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Issues of poverty and inequality are central to ordinary people and policy makers all 
over the world. The growing gap between rich and poor galvanized countries through 
the United Nations to adopt the Millennium Development Goals (MDGs) in 2000, and 
more recently the Sustainable Development Goals (SDGs) in 2015. Part of the 
challenge in achieving the goals as set out in the MDGs and SDGs is that poverty is 
a complex phenomenon. Policy makers, politicians, scholars, development 
practitioners all have divergent views on the definition of poverty. Defining poverty is 
a very contentious undertaking that is influenced by a variety of perspectives and 
settings. These divergent perspectives serve to underscore the very complex and 
multi-dimensional nature of poverty. Implementation of a complex public programme 
such as a poverty eradication programme requires a departure from conventional 
linear approaches to policy implementation. 
The objectives of the study were to explore and reconstruct the narrative that 
informed the thinking of the KwaZulu-Natal Provincial Administration in developing 
the Poverty Eradication Master Plan (2014) and the implementation thereof, from a 
complexity theory point of view; to delineate and describe how the selected national, 
the different provincial departments, state-owned enterprises were brought together 
to pursue a common mandate through a network of relationships, and to use the 
complexity theory to define poverty and illustrate the complex challenges 
experienced during the development of the KwaZulu-Natal Poverty Eradication 
Programme. The findings of the study revealed that the development of the Poverty 
Eradication Programme faced tough challenges due to the contestation of the policy 
space, the conceptual approach, the mandates and resources by the different agents 
involved. The implementation thereof, while fully integrated into the annual plans of 
implementing departments, faces enormously complex challenges. Given these 
issues, the study recommends a systems approach to the implementation of the 
Poverty Eradication Master Plan, taking into cognizance the complex nature of the 
problem and the vertical and horizontal integration across government. 
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Organizations in different sectors of society operate in complex environments. Public 
sector organizations are no different. They are characteristically continuously 
adapting due to the contexts and the ever-changing environmental factors within 
which they operate. Several authors on complexity, management and public policy 
have written extensively about the defining character traits of complex organizations 
(Lorenz, 1987, Booysen et al.:1998, Stacey et al.,: 2000, Jackson, 2003, Meek, 
2010). Given the complex environments in which public sector organizations 
operate, they are invariably characterized by non-linearity, uncertainty and there is 
an emergence of order from what initially appears to be very disorderly. 
1.2 Purpose of the study 
This research aimed to understand and explore the challenges encountered during 
the development of the KwaZulu-Natal Integrated Poverty Eradication Programme, 
which during the course of the research, was renamed the KwaZulu-Natal Poverty 
Eradication Master Plan (2014) as public policy; to be implemented by all provincial 
government departments, selected national departments and state-owned 
enterprises using complexity theory as a tool of analysis. The research problem was 
centred on how the complex issue of poverty was dealt with during the development 
of the KwaZulu-Natal Poverty Eradication Master Plan in the context of the diverse 
and complex nature of the government system. The study aimed to further contribute 
to knowledge in terms of the role that complexity theory can play in creating a better 
understanding of the development of public policies and programmes by analyzing 
the Poverty Eradication Master Plan in the Province of KwaZulu-Natal (2014).  
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The study noted the existence of a variety of literature on complexity and public 
policy theories and examined the intersect between the two fields. Townsend (2012) 
opens his argument by stating that for every policy there is context. He questions 
whether the complexity of complex problems is caused by interactions with the 
context or by the interactions of agents within the system. This question was raised 
as a guide to exploring complexity theories and approaches in relation to public 
policy and programmes during the study. 
The significance of the study should be seen in the lessons learnt about public policy 
context as a complex terrain that should be approached from a systems thinking and 
complexity point of view by ensuring coherence with other actors’ actions to create a 
platform for co-operation and co-determining solutions. 
1.3 Objectives of the research 
The objectives of the research were to: 
• Reconstruct the narrative of the processes followed in the development of the 
KwaZulu-Natal Poverty Eradication Master Plan in the complex environment 
of government policy frameworks; 
• Delineate and describe how the different provincial, selected national 
departments and state-owned enterprises with specific mandates were, in this 
particular instance, brought together to pursue a common objective through a 
network of relationships; and 
• Use complexity theory tools to define poverty and illustrate the challenges 
experienced in the development and the implementation of the KwaZulu-Natal 
Integrated Poverty Eradication Master Plan as a policy of the provincial 
government.  
1.4 Questions for the research 
The aims and objectives of the study of exploring the role of complexity theory in 
understanding public policy were to be achieved through the following questions: 
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• What were the complexities in the processes followed in developing the 
Poverty Eradication Master Plan in the Province of KwaZulu-Natal? 
 
• In the context of the complex public policy, what are the institutional 
arrangements and mechanisms that co-ordinate the Poverty Eradication 
Master Plan? 
 
• Is the Poverty Eradication Master Plan part of the 2015/2020 Strategic Plans 
of departments, and are there specific budgets and personnel attached to the 
programme in each responsible department? 
 
In responding to the above questions, the literature in complexity theory, public 
policy and poverty alleviation were explored, data collection on the processes that 
were followed in developing the Poverty Eradication Master Plan was conducted, the 
findings were analysed, and lastly, conclusions were drawn from the study and 
recommendations have been made. 
1.5  An outline of the study 
1.5.1 Theoretical reflections 
Chapter 2 of the study deals with the situational analysis and the context of poverty. 
Chapter 3 reviews literature covering complexity theory, complex adaptive systems, 
non-linearity, systems thinking, feedback loops, prediction and control, societal 
learning and change and public policy. Hereinunder is the brief overview of the 
theories and approaches. A more in-depth exposition of the theoretical foundations is 
to be found in Chapter 3. 
1.5.1.1  Complexity theory 
The decision to use complexity theory in this study as a tool of analysis does not 
assume that there is complete consensus in the literature on it to provide total 
solutions to public policy challenges. Complexity is a broad subject and does not 
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have a universal definition, let alone application. Over the years there has been 
much scholarship on the subject of complexity and today it is seen as a suitable 
theory for understanding the changing behaviour patterns as well as complex social 
and natural systems. Authors like McKelvey (1999); Blaser and Manthey (2011) 
argue that an advanced understanding of complexity requires a major paradigm shift 
from static complexity, which assumes that once a process is established in ideas, 
people and organizations it remains the same, to a more nuanced conceptualization 
of people and organizational interactions as an outcome of a series of interactions 
that are dynamic and result in creative actions.  
1.5.1.2 Complex adaptive systems 
This study utilized the notion of complex adaptive systems (CAS) to provide insights 
into the functioning of complexity theory. According to Meek (2010), complexity 
theory with its central concepts of non-linearity, emergence, self-organization and 
complex adaptive systems exposes the limitations of linear approaches to public 
policy development. 
1.5.1.3 Non-linearity 
The focus was on non-linearity, emergence, self-organisation and complex adaptive-
systems. Geyer and Rihani (2010) argue that complexity is actually relatively simple 
to navigate by exploring concepts such as attractors, non-linearity, unpredictability, 
punctuated equilibrium, gateway events and evolution that are found in complex 
systems. It is argued in the study that the existence and uniqueness of equilibrium 
points in the relationships between the different role players in the development of a 
government programme, stability and predictability observations are made; however, 
the output of a non-linear system is not directly proportional to the input and the 
behaviour of the system is not arranged in a straight and predictable sequential line. 
1.5.1.4 Systems thinking approaches 
The use of systems thinking theory on the other hand guided the exploration of the 
environment in which public policy operates, how the different parts of government 
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cannot work alone and achieve results by ignoring other parts of government. In 
systems theory the focus was on soft systems as opposed to hard systems. Hard 
systems are concerned with quantifiable real world problems whereas soft systems 
thinking focuses on the ill-defined, abstract and non-quantifiable real world problems 
that involve human relationships and social interactions (Jackson; 2003; 
Dawidowicz, 2011). 
1.5.1.5 Feedback loops, prediction and control 
Feedback loops refer to the information related to the outputs which feed back into 
the system for the purpose of bringing about change of the outputs. For the purpose 
of the study this becomes critically important as the development of the Poverty 
Eradication Master Plan sought to bring about change in the manner in which the 
programme on poverty eradication was conceptualized and co-ordinated. 
Prediction and control relates to the system’s ability to head off dysfunction and 
survive when problems occur. Systems have a number of predictable and less 
predictable properties and the monitoring of system performance against expected 
reference standards is a key control requirement as it enables the system to correct 
deviations from originally desired outputs (Waring, 1996). This view is further 
supported by Rossiter (2013) in the system’s ability to self-correct. Negative 
feedback loops prevent change in the system while positive loops encourage further 
growth. The study sought  to conduct an analysis from data collected on how 
negative loops that stood in the way of change were managed and how the positive 
feedback loops were used to reinforce change. 
1.5.1.6 Societal learning and change 
The persistent challenges of poverty in the province of KwaZulu-Natal and the unco-
ordinated responses by government required audacious and creative methods of 
dealing with a challenge. Societal learning and change (SLC) refers to managing and 
changing relationships meaningfully to address persistent societal challenges. 
Waddell (2005) and Patrizi (2013) argue that the successful management of these 
relationships, accordingly requires the realignment of relationships at a macro level 
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between the core systems of society, including government, civil society and 
business. 
1.5.1.7 Public policy 
The work of Morçöl (2002) helped to provide better analysis of public policy from a 
complexity point of view. The study made use of further arguments in the field of 
complexity and public policy by different writers (Dye,1978; Baker, Michaels & 
Preston, 1975; Morçöl, 2002; Booysen, 2007.a), supplemented with further readings 
(Eppel, Matheson, Walton, 2011) to provide the basis for a better understanding of 
the interface between complexity theory and public policy. 
1.6 An approach to the study 
In Chapter 3, the study was focused on the research methodology. Organizations, in 
the context of this study are represented by government departments, government 
entities, research institutions, private sector and civil society; are complex 
organisms. They exist in very complex environments. The interactions of its people 
with the environment and among themselves is fraught with complexity. The 
demands brought about by the diverse and complex nature of the needs of the 
society that they serve require a higher level of understanding of complexity and how 
to respond appropriately. The approach to the study was to use complexity theory to 
better understand complex challenges of public policy. 
1.6.1 Methodology 
The qualitative research methodology was used in the study as a tool and an 
approach. Henning, Van Rensburg and Smit (2004) suggests that the use of the 
qualitative research methodology is more suitable in instances where the researcher 
explores variables that are easily controlled and should be left as such since that is 
the kind of freedom and essence of which needs to be captured in the study, and this  
is further corroborated by Du Plooy-Cilliers (2014). A quantitative data analysis in the 
form of a cross-sectional study were presented to add range to the study and to 
compliment the qualitative research. This was done to get a ‘snapshot’ of a moment 
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in time using literature analysis and the historical study of the statistical data from 
research institutions on desk top. Maree (2007) describes this as creating a picture 
of a phenomenon at one point in time. 
1.6.2 Data collection 
Qualitative research studies are designed to discover what can be learned about 
some phenomena of interest, particularly social phenomena where people are the 
participants, thus the outcome of any of these studies is not the generalisation of 
results, but rather, a deeper understanding of experience from the perspectives of 
the participants selected for study (Mouton & Marais, 1994). Yin (2003; 2013) argues 
that there are six possible sources of evidence for case studies: documents, archival 
records, interviews, direct observation, participant-observation, and physical 
artifacts. Therefore the source documents for studying cases can be as varied as 
their nature, time and context. During the research there was an extensive document 
review to gain practical understanding of the processes followed in the development 
of the Poverty Eradication Master Plan.  
Semi-structured interviews that were conducted with the key role-players in the 
provincial administration focused on senior officials who acted as conveners of the 
Task Team on Poverty Eradication, senior officials who are responsible for 
coordinating government structures that deal with Social Clusters programmes and  
policies and a senior official who acts a secretary for Provincial Cabinet or Provincial 
Executive Council, the highest decision-making body in the province. The interviews 
were conducted in a manner that allowed for unhindered responses by participants. 
The semi-structured interviews were conducted on a one-on-one basis. Merriam 
(1998) refers to the emergent nature of exploratory and descriptive type of research 
which is non-linear and therefore cannot be confined to singular mechanistic forms of 
data collection. Therefore telephonic interviews can be used to supplement gaps in 





1.7 Data analysis and interpretation 
Chapter 4 of the study is primarily reliant on data analysis from the document 
reviews conducted. The results of this analysis was used to identify emerging 
themes and new meaning. The study used the emerging themes and new meaning 
for analysis to arrive at findings. The study also made use of the recorded interview 
responses for analysis and for interpreting data. 
1.7.1 Limitations of the study 
Public policy is a very broad concept. For the purposes of this research, 
consideration was given to particular processes that were used to co-ordinate 
government policy with specific reference to the Poverty Eradication Master Plan. 
Complexity approaches were examined and used as tools for analysis of the relevant 
public policy. This research study was specifically focused on the KwaZulu-Natal 
Province in South Africa.  
Given the time limitations as a result of the research being conducted over a 12 
month period, the government departments in focus were the three large ones that 
belong to the Social Cluster, namely Departments of Education, Social Development 
and Health.  
There were two broad work streams that were co-ordinating the various technical 
groups for the poverty eradication programme, namely, the Social and Economic 
streams. From this population the sample was one respondent representing the 
Social Cluster, more specifically from the Department of Social Development as the 
coordinating department for poverty alleviation. From the population of the two 
Cabinet Cluster Co-ordinators, a sample of one respondent was interviewed. Finally 
the KwaZulu-Natal Provincial Cabinet or Provincial Executive Council Secretary was 






1.8  Conclusion 
The most salient features and concerns for the study have been raised in this 
chapter. Complexity science usage and approaches have not yet found a lot of 
traction in the South African public sector setting. It is hoped the study will contribute 
to scholarship in the field of complexity science and to the body of knowledge in 
relation to the public sector. 
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CHAPTER 2 : SITUATIONAL ANALYSIS AND THE 
CONTEXT OF POVERTY 
 
2.1 Introduction 
This chapter provides the background details and the context of poverty in South 
Africa in general, and in the KwaZulu-Natal province in particular. In this chapter an 
attempt was made to provide a quantitative and qualitative picture of poverty through 
statistical information from various sources. 
2.1.1 Global context 
The Millennium Development Goals (MDGs) were agreed upon by the United 
National Millennium Summit in September 2000. The MDGs brought development 
back onto the international agenda through mobilizing nations around the world 
based on the following goals: 
• Eradication of hunger and poverty; 
• Universal primary education; 
• Promotion of gender equality and women’s empowerment; 
• Reduction of child and infant mortality; 
• Improvement of maternal health; 
• Fight against HIV and AIDS, malaria and other diseases; 
• Ensuring environmental sustainability; and 
• Developing a global partnership for development. 
The global financial crisis starting in 2008 had huge ramifications for the global 
economy, particularly in North America and Western Europe. Millions of jobs were 
lost all over the world. Millions of families fell into the poverty trap. The United States 
of America was able to extricate itself from the clutches of economic recession much 
more quickly than Western European countries who finally emerged from the 
recession during 2013 (STATSSA, 2015). This recession was felt the world over as a 
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consequence of the globalized economy, with the net effect being negative economic 
growth and fiscal austerity measures (International Monetary Fund, 2014). South 
Africa was not immune to these global economic crises as the manufacturing, mining 
and agriculture sectors lost jobs and sent a huge number of households into dire 
poverty (National Treasury, 2015). Unemployment figures stood at 25% or 5,2 million 
people and were on the ascendency (Statistics South Africa [STATSSA], 2015). 
Whilst Western Europe finally emerged from recession in 2013, its economic growth 
prospects remained weak. Austerity measures are in place in many Eurozone 
countries, manufacturing growth remains poor and unemployment figures are at a 
record high. The effects of this impacted heavily on South African economic 
performance since Western European countries such as the United Kingdom, 
Germany, France, Netherlands etc. are historical trading partners of South Africa. 
Even though South Africa has joined the BRICS (Brazil, Russia, India, China and 
South Africa) block of emerging economies whose economies were not as adversely 
affected by the 2008 financial crisis, the ripple effects of this recession plummeted 
the country’s economic and fiscal outlook to record lows, lower than the what the 
National Development Plan (2011) or New Growth Path (2011) had forecast. 
These global economic challenges and the resultant high unemployment rates, 
poverty and growing dependency have given rise to high inequality levels. Stiglitz 
(2012) points out that one of the consequences of high levels of inequality is that 
fewer people need fewer goods and services so economic growth is eroded. The 
scenario would be different if more people required more goods and services which 
would be a consequence of lower levels of inequality. The persistent fiscal risks 
associated with the banking sector, slower economic growth and unemployment in 
the Eurozone did not making matters better. The geo-political tensions in the Middle 
East and Eastern Europe, and the fall in commodity prices made the economic 
outlook appear bleak rendering the recently experienced economic recovery look 
tentative. Piketty (2014) links the high levels of inequality to capital owners not 





Bearing this in mind, the Sustainable Development Goals (SDGs) that were adopted 
by the United Nations Assembly in New York in September 2015 for 2030 (United 
Nations Development Programme, 2015) were as follows: 
• No Poverty; 
• Zero Hunger; 
• Good Health and Well-Being; 
• Quality Education; 
• Gender Equality; 
• Affordable and Clean Energy; 
• Decent work and economic growth; 
• Industry, Innovation, and Infrastructure Growth; 
• Reduced Inequality; 
• Sustainable Cities and Communities; 
• Responsible Consumption and Production; 
• Climate Action; 
• Life Below Water; 
• Life on Land; 
• Peace, Justice and Strong Institutions; and 
• Partnerships for Development. 
The SDGs acknowledge the growing inequality gap and seek to galvanize the world 
nations towards addressing the growing risk of national and international instability 
through a series of interlinked, interrelated and interconnected goals that would as a 
consequence comprehensively address the developmental challenges within the 
post-2015 development agenda. 
2.2 National context 
The democratic government that came into power in South Africa after the 1994 
elections came face-to-face with a racially unequal society, poor educational levels, 
low skills levels, poverty, unemployment and poor social cohesion (MTSF, 2014). 
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In July 2014, Statistics South Africa released the mid-year population estimates in 
line with one of the standards set by the International Monetary Fund for member 
states to annually publish population estimates between national censuses. 
Population estimates are based on established population demographic variables 
such as fertility rates, mortality rates and migration trends. According the Statistics 
South Africa  (STATSSA, 2014) population estimates of the mid-year population in 
2013 were estimated to be approximately 53 million people. Gauteng had 
approximately 12,7 million residents, making it the most populated province followed 
by the province of KwaZulu‐Natal with 10,4 million residents and Eastern Cape 
province with 6,6 million residents. While the Northern Cape province is the biggest 
in land size it remained the smallest in population size with 1,1 million inhabitants. 
These mid-year population estimates indicated an increase from the 2011 Census 
figures of 51 770 560 (STATSSA, 2011). Although the figures were based on 
estimates using projected mortality, fertility and migration trends these could change 
but not very drastically. What can be deduced from the above figures is that there 
was an increase in life expectancy owing to fewer HIV and AIDS related illnesses as 
well as increased access to free basic health care, including antiretrovirals, while the 
fertility levels do not indicate any significant positive change. 
2.2.1 Income levels nationally  
While the debate on the definition of poverty rages on, there has been no single 
standard of measuring poverty. Glewwe (1988) had argued for the use of ‘either 
income or expenditure data’ of households or individuals to measure poverty. An 
acceptable standard in measuring poverty, according to Woolard and Leibrandt 
(1999), entails ranking individuals or households on the basis of welfare indicators, 
and income and consumption patterns. Income levels are used as a determinant of 
poverty lines. In fact Statistics South Africa (2015) not only supported this approach 
in rebasing national poverty lines by measuring income, but also expanded it to 
include food security as well. These two determinants provide a more clearer picture 
of an individual or household’s vulnerability. 
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Researchers, development organizations and certain countries have recognized that 
poverty lines are important tools that allow for statistical reporting of poverty levels 
and patterns as well as planning for poverty reduction in any population. Statistics 
South Africa (2015) in their rebasing and measurement of poverty have used income 
levels and food security as determinants of poverty lines of individuals and 
households. Statistics South Africa (2008) employed an internationally recognized 
approach, the ‘cost-of-basic-needs approach’. This approach produced three poverty 
lines. The three poverty lines are: 
• The food poverty line (FPL) – individuals whose income is unable to assist 
them to purchase enough food to provide them with minimum per capita 
energy for a healthy sustenance; 
• The lower bound poverty line (LBPL) – income enables individuals to 
purchase non-food items. Individuals at this level do not normally have the 
luxury to choose between food and non-food items. They have to make hard 
choices at the times; and  
• The upper bound poverty line (UBPL) – Individuals at this level are able to 
purchase both food and non-food items.  
Figure 2.1 provides an analysis of the types of incomes per percentage in the 
different provinces. It should be noted that in some income categories there are 
overlaps as a result of dual or more income streams. Western Cape and Gauteng 
provinces indicate high levels of salaried income, thus placing individuals living in 
these provinces at the upper bound poverty line. These provinces also show a 
relatively lower percentage of individuals who are dependent on state grants. This 
means that poverty levels in these two provinces are relatively lower. Other 
provinces, KwaZulu-Natal included, show a relatively higher percentage of 
individuals that benefit from state grants. This indicates higher levels of dependency 
on state support for sustenance as well as dependency on other members of the 




Figure 2.1: Types of income per province 
Source: Statistics South Africa, 2013 General Household Survey, June 2014 
2.2.2 Household food security 
Figure 2.2 illustrates the levels of household and food security in all nine provinces of 
South Africa. Western Cape and Gauteng indicate a higher food access adequacy. 
This is commensurate with Figure 2.1, where both provinces indicate a higher 
percentage of the population that is salaried. There is a strong correlation between 
higher levels of income and food security as the availability of money places the 
individuals and households at the upper bound poverty line, thus enabling them to 
buy nutritious and healthy food and also spend money on non-food items such as 
healthcare, education, housing, clothing and transport (STATSSA, 2012). 
The households and individuals whose access to food is severely inadequate are 
classified as extremely poor and live on less than one meal per day and less than 
seven meals per week (STATSSA, 2012). They are at an extremely dangerous stage 
of poverty and these are the people that the poverty eradication programme is 




Figure 2.3: Household food security levels per province 
Source: Statistics South Africa, 2013 General Household Survey, June 2014 
2.3 Provincial context 
The province of KwaZulu-Natal is the second largest in terms of population 
concentration. Before the 2011 census it had the highest population, but net outward 
migration to other provinces, most notably to the Gauteng province, led to the loss of 
that status and of the budget allocation related to population density from the 
national equitable share (Census, 2011). 
2.3.1 Population per District Municipality and Durban Metro 
There are ten District Municipalities in the province plus one Metropolitan 
Municipality in Durban. The population figures indicate a higher concentration in the 
Metro, followed by uMsunduzi Local Municipality within uMgungundlovu District 
Municipality and uMhlathuze Local Municipality within the uThungulu District 




Table 2.1: Population distribution per District Municipality 
Source: Statisitics South Africa, Census 2011 
According to Statistics South Africa (STATSSA, 2011), in 2011 KwaZulu-Natal had 
the third highest poverty measure of the nine provinces. Furthermore, according to 
STATSSA, about 3.28 per cent of all KwaZulu-Natal citizens lived in extreme 
poverty. At least 32.9 per cent were food deprived and KwaZulu-Natal had the 
highest gender based poverty incidence (45 per cent) and intensity (46 per cent) in 
South Africa. KwaZulu-Natal also had the second highest level of rural poverty in 
South Africa (29 per cent) and the second highest in traditional settlements (54 per 




Figure 2.4: Multiple Deprivation Index Score per Local Municipality 
Source: Statistics South Africa, 2014 
Out of the eleven District Municipalities, four had the poorest Local Munipalities 
(LMs) namely UMkhanyakude (uMhlabuyalingana LM), UMzinyathi (uMsinga LM),  
(formerly Sisonke), Ilembe (Maphumulo LM) and Ugu (Vulamehlo LM) District 
Municipalities (Statistics South Africa, 2014: Multiple Deprivation Index Score) 
(Figure 2.4). 
The red, amber and yellow colours in figure 2.4 depict the poorest of the 
municipalities respectively with red being the most severe. The poverty levels as 
measured by Statistics South Africa using the Index for Multiple Deprivation, looked 
at the five dimensions of poverty, namely, income, food security, employment/level of 
education, health status and living conditions. This means that unemployment, 
hunger, lack of schooling, poor health and poor living conditions caused multiple 
deprivation for people living in these municipalities. 
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2.3.2 Poverty in relation to income levels per District Municipality 
 
Figure 2.5: Income levels per District Municipality: Source- STATSSA, 2012 
Income levels in the different District Municipalities as indicated in Figure 2.5 
supports the STATSSA assertion that uMkhanyakude, Ugu, uMzinyathi, Harry Gwala 
(formerly Sisonke) and Zululand were the poorest in terms of the South African 
Multiple Poverty Index (SAMPI) grading. The income levels as indicated above point 
to reduced ability to afford a sustainable livelihood. The higher income levels in 
Durban (eThekwini) Metro, uThungulu and uMgungundlovu District Municipalities 
can be attributed to the concentration of commercial activities in Durban, Richard’s 




It is very clear from the poverty context in South Africa, and in the KwaZulu-Natal 
Province in particular, that there needed to be decisive interventions from the 
government to address the poverty issues. This is the reason that the national 
government introduced the National Household Food and Nutrition Security Policy 
and Strategy in 2013, and the KwaZulu-Natal Provincial government introduced the 
Integrated Poverty Eradication Programme in 2014, later renamed the KwaZulu-
Natal Poverty Eradication Master Plan. 
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CHAPTER 3 : LITERATURE REVIEW 
 
3.1 Introduction 
This chapter is a review of the literature related to poverty alleviation, public policy 
and complexity theory. According to Henning, Van Rensburg and Smit (2004) a 
literature review is described as the “contextualization of the study to argue a case, 
identify a niche to be occupied by the research”.  Mongan-Rallis (2014) mentions 
that the purpose of literature review is to provide a critical analysis of the different 
works on a specific topic. This literature review was achieved through the analysis of 
various theoretical underpinnings that contribute to the definition of poverty as a 
complex phenomenon influenced by a variety of political, geographical, social, 
economic, cultural and time factors. In this regard, the background to the issues 
concerning the study was examined through consulting literature from the past. This 
was however supplemented with more recent writings. A study of the theoretical 
frameworks that inform complexity theory was also be made. The aim of this study 
was to understand how the different views and perspectives on complexity could 
help to better understand the development of the Poverty Eradication Master Plan in 
the Province of KwaZulu-Natal as a public policy. This section surveyed the 
complexity science literature as it relates to improved understanding of issues of 
public policy. The Provincial Administration of KwaZulu-Natal, as a public service 
organization responsible for development, co-ordination and implementation of 
provincial government policies, is the central focus of this study. For the purposes of 
this study, the provincial administration was viewed as a complex system made up of 
interdependent parts or subsystems that cannot function independently from each 
other.  
This study proposes that developing and implementing public policy and public 
administration are complex undertakings that require an analysis from a complexity 
theory point of view. The type of programmes that governments have to implement 
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have grown in their level of complexity, thus adding to the policy quagmire facing 
public administrations.  
3.2 Defining poverty 
There are many definitions of poverty, and these differ from country to country and 
context to context. Policy makers, politicians, scholars, development practitioners, all 
have divergent views on the definition of poverty. Defining poverty is a very 
contentious undertaking that is influenced by a variety of perspectives. These 
divergent perspectives (Ife & Tisoriero, 2006; Slim, 1995) serve to underscore the 
very complex and multi-dimensional nature of the sometimes confusing conception 
of poverty.  
Several other scholars in defining poverty propose a more precise definition on the 
basis of the different levels, extent and depth to which it manifests itself either in 
relative terms (as the needs for survival for people in Britain might differ from those 
in the developing world (Alcock, 1997), or in absolute terms based on individual 
needs for survival (Sandbrook, 1982), or in terms of a compromise that brings 
together both notions of poverty, as proposed by Oppenheim (1993). Oppenheim 
argues that a compromise approach provides a more concise conception of poverty 
while not losing the critical elements that make up the subject of poverty.  
Some of the contentious issues in defining poverty are found in relation to the 
policies developed to respond to the challenges brought about by poverty (Ikejiaku, 
2009). Regardless of the approach adopted in a particular context in defining 
poverty, the responses and interventions towards addressing poverty are informed 
by a specific ideological orientation and approach (Ife & Tisoriero, 2006; Slim, 1995). 
This assertion is further supported by Saunders (2003) who points out that defining 
poverty from a neutral point of view is almost impossible as poverty definition is 
driven by country specific context, the geopolitical environment, the political and 
ideological agenda.  
Nyasulu (2010) states that there are various definitions of poverty, and that these 
definitions have evolved over the years, and that some of the definitions have been 
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dropped as unsuitable as more knowledge became available. There are different 
approaches that are adopted in different contexts in defining poverty. In some 
settings, an economic approach is used in defining poverty, in others poverty is 
defined from a social point of view, other contexts perceive poverty as a statistical 
issue, while others adopt a political definition. Quite clearly, there is no scientifically 
and universally common definition of poverty. The admission that there cannot be a 
universally common definition of poverty supports the notion that poverty is a 
complex subject that requires to be examined and understood from a complexity 
perspective. The literature indicates that poverty is multi-dimensional in nature and 
how the different variables influence how poverty manifests itself.  
The interface between power, politics and policy play a critical role in defining a 
particular path that the definition of poverty follows as well as the thrust of the 
interventions. Power, as defined by Lukes (1993), is the capacity of those in authority 
to shape and modify people’s desires and interests. He further suggests that power 
can be used contrary to the people’s interests. Dahl (2011) contends that power 
should be defined in terms of the relationship between different people, structures 
and organizations and should be as expansive and ubiquitous as any other social 
theory. How does power then influence public policy thrust? To this end, it is 
opportune to pick up on the salient points made by some of the writers on public 
policy (Hogwood and Gunn, 1984), who describe public policy as patterns of related 
decisions to which a range of circumstances and influences whether individual, 
group or organizational have contributed. Howlett and Ramesh (1995) define public 
policy as a set of decisions by political actors regarding choices of decisions within a 
particular context. In Dye (2012) public policy is defined as a concerted effort to 
define the path and course of action following a set of decisions. Looked at in 
combination, power, politics and public policy have a significant role to play in 
shaping the discourse on the definition of poverty, measurement of poverty and 
interventions to address poverty. Looked at from different countries’ experiences, 
from different social-economic, language and cultural settings, poverty means 
different things to different people at different times. 
24 
 
The United Nations Educational, Scientific and Cultural Organization (UNESCO) has 
somehow managed to develop a universal definition. UNESCO (2001) defined 
poverty as ‘a condition in which individuals and households cannot meet basic needs 
for income, food, shelter and health care’. The World Bank (Coudouel, Hentschel & 
Wodon, 2002) adopts an expansive approach in its definition of poverty. Adopting 
this definition avoids the reductionist approach in understanding poverty as previous 
debates and writers have led us to believe. This approach argues for a broad 
definition of poverty as a multidimensional challenge that requires a non-linear 
response. This definition argues that poverty occurs as a result of multiple 
deprivation, as a lack of access to the most fundamental material sources to 
sustainable living, such as income, housing, land, representation, health, education 
and food. The definition goes on to include capital assets to support a sustainable 
livelihood, such as human, physical, financial, social and natural capital, as well as 
attitudes and relationships.  
The United Nations Development Programme (2006) when defining poverty uses 
concepts such as lack of income, deprivation, poverty lines, lack of access to social 
services. This approach seeks to bring together elements, whether individually or 
collectively, that define poverty. This approach to defining poverty encapsulates the 
earlier argument on the multidimensional nature and complexity of poverty. 
The Millennium Development Goals (MDGs) of the United Nations declared that, 
goal number one is “To eradicate extreme poverty and hunger by 2015”. The 
Reconstruction and Development Programme (RDP) of 1994, which was the new 
democratically elected government’s post-apartheid reconstruction and development 
blueprint, had also identified the elimination of poverty as a key fundamental thrust of 
the new government in addressing inequality. The National Development Plan (NDP) 
Vision for 2030, which is a macro-framework for development in South Africa, is 
based on two objectives, namely, the elimination of poverty and inequality by 2030 
(National Development Plan, 2012).  
The KwaZulu-Natal Provincial Administration adopted the principles enshrined in the 
MDGs, the RDP and NDP in crafting the Poverty Eradication Programme. The 
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Financial and Fiscal Commission’s (FFC) briefing to National Cabinet on the Division 
of Revenue Act of 2014 recommended that government should move aggressively 
towards a fully integrated system of social security benefits that simplifies client 
access, improves client outcomes and fiscal sustainability through greater 
programme effectiveness and reduced administrative costs caused by duplication 
and overlaps. The Financial and Fiscal Commission (2014) further recommended 
that there should be improvements in reducing costs of household food security 
through joint planning and integration of key poverty reduction programmes geared 
towards improving household food security. This assertion by the Financial and 
Fiscal Commission can be traced back to the writings of Mkandawire (2005 and 
2010) on the policy shifts from universalism of poverty reduction programmes to a 
targeted approach and inter-sectorality in dealing with poverty. According to 
Mkandawire targeted poverty reduction approaches are guided by the efficient 
allocation and utilization of resources by the state given the budget constraints, 
competing demands and the exigencies of the macro-economic environment. In this 
instance, the ‘deserving poor’, who are identified through some form of means 
testing, are prioritized for poverty reduction interventions. 
Universalism in poverty reduction as per Mkandawire refers to a situation where all 
members of the population have access to poverty eradication programmes. He 
argues that to address issues of inequality and sustain intervention programmes a 
cross-section of the population must receive attention in one form or the other to 
uplift those that are in dire poverty or below the poverty line and keep those above 
the poverty line at a sustainable level. This approach is linked to welfarism, where 
the state plays an active role in providing social services for its citizens.  
The manner in which poverty in South Africa is perceived dates back to the complex 
history of institutional inequality and racial exclusion before 1994. Educational, 
economic, housing, land and social services opportunities were based on race. The 
demise of the apartheid system meant that socio-economic opportunities were based 
on the principles of equity, fairness and inclusion, however this did not mean the 
complete reversal of poverty and the decades of socio-economic exclusion. It is 
perhaps proper therefore to understand poverty in South Africa in the light of the 
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country’s complex history. The levels of inequality and poverty seen today are as a 
result of this complex history and the dynamics of institutional and structural political, 
social and economic exclusion. According to the diagnosis conducted by the 
National Planning Commission (NPC), the poverty trends in South Africa have 
followed the complex fault lines and socio-economic re-engineering created by the 
exclusionary policies of the past (NPC, 2011).  
Du Toit (2005) argues that to understand the dimensions of poverty in South Africa 
particular attention needs to be paid to the complex socio-economic policies and 
power relations that underpinned the policy of apartheid. The OECD (2015) contends 
that impressive gains have made in reducing poverty all over the world as a result of 
a multi-dimensional approach to understanding and dealing with poverty. It is argued 
that the challenges brought about by poverty are intractable, structural and 
ubiquitous. This, according to the authors, requires the conscious broadening of the 
“conceptual and theoretical terrain of poverty studies”. Such an exercise requires a 
deeper exploration of the complex issues around race, power, political economy and 
public policy that shape the make-up of the South African society as espoused in the 
constitution. 
In South Africa, various attempts at defining poverty have been made since the 
advent of a democratic and non-discriminatory dispensation after the 1994 elections. 
Any definition of poverty in South Africa has to be aligned with constitutional 
provisions and has to be rights-based rather than technocratic, mechanistic and 
reductionist. The Bill of Rights in the South African Constitution guarantees every 
citizen “the right to have access to ... sufficient food and water” and that “... the State 
must take reasonable legislative and other measures, within its available resources, 
to achieve the progressive realization of each of these rights” (Constitution, 1996: 
12). The Bill of Rights as contained in the Constitution does not guarantee any 
specific level of income for any person or the right to a job. It does however address 
a number of critical aspects that affect people’s well-being, most particularly the right 
to adequate housing, to basic health services, to sufficient food and water and to 
social security, including social assistance, and to education. In addition, children’s 
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right to basic nutrition, shelter, health care services and social services are 
specifically enshrined in the Bill of Rights in the Constitution. 
In South Africa the current discourse in defining poverty has largely been framed by 
the National Development Plan (NDP) Vision 2030, which states emphatically that 
there is the need to ‘eradicate poverty by 2030’ (National Development Plan, 2012). 
Unlike many traditional models which measure poverty by a single factor such as low 
income, this approach takes into account a variety of economic, social, political, and 
ecological factors that impact a person's ability to sustain a livelihood. Poverty is 
viewed as a state of multiple deprivations, i.e. a deficiency in an individual’s socio-
economic capabilities. Its manifestations include poverty in income, lack of access to 
basic services, health, education and access to assets, the extent of social networks 
or social capital among to the poor. This view can be further found in the African 
National Congress’s (ANC) 2012 Mangaung Conference Resolutions. The Social 
Transformation Policy Document declares that in addressing poverty and inequality 
the current administration will have to provide basic rights to shelter, food, health, 
employment, education, healthcare, water and sanitation, and all aspects that 
promote the physical, social and emotional well-being of all in our society. 
Additionally, this commitment should extend to providing a social safety net for the 
most vulnerable which include women, children, youth, families in need of care, and 
older persons.  
The expansive approach to poverty eradication as outlined in the National 
Development Plan and the African National Congress Mangaung Resolutions are an 
embodiment of what Mkandawire (2010) proposes in his treatise on the inter-
sectorality of the determinants of poverty. His argument is that poverty eradication 
requires broader focus on measures that include human development since socio-
economic development is inherently intertwined with poverty eradication, and that 
there are interdependencies between eradication of poverty and socio-economic 
development. This view is also reflected in the National Household Food and 
Nutrition Security Policy and Strategy (2013) which supports the inter-sectoral 
approach. In the hugely unequal society such as in South African, there is a growing 
number of the poor in contrast to the small number of rich people. Slow economic 
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growth, inequality in South Africa and the growing gap between the ‘haves’ and the 
‘have-nots’ find congruence with the argument by Stiglitz (2012) that where there are 
fewer people needing fewer goods and services as a result of high levels of 
inequality economic growth is eroded. The few who have means of capital, argues 
Piketty (2014), are generally unwilling to share their capital through investing in 
growth-inducing economic activities. He therefore advocates for changes in the tax 
regimes in developing countries to include a wealth tax and the establishment of 
minimum wage levels especially for blue collar workers. Through this, he argues, the 
levels of inequality and poverty will be reduced in dealing with challenges of food 
security since this could be caused by multiple factors requiring multiple but 
integrated responses in dealing with inequality and poverty. 
The Poverty Eradication Task Team in KwaZulu-Natal having examined a number of 
definitions of poverty a Statistics South Africa’s (2014) definition where poverty is 
seen as, ‘multiple deprivation, where an individual is unable to meet his basic daily 
needs’, was agreed upon as a universal definition that would best capture the intent 
and purpose of the Poverty Eradication Programme, namely, “a state of multiple 
deprivations, i.e. a deficiency in an individual’s socio-economic capabilities”. This 
definition includes poverty of income, lack of access to basic services, health, 
education and access to assets, the extent of social networks or social capital 
among to the poor (KZN Task Team Report, 2013).  
From the literature, various debates and policy frameworks, it can be deduced that 
from the complexity point of view poverty is a multidimensional phenomenon that is 
caused by the state of multiple deprivation. 
3.3 Complexity theory  
Earlier notions and literature on complexity categorized it as a state of uncertainty, 
mess, chaos and disorder (Ackoff, 1981; Jauch & Kraft, 1986; Meek, 2010) and was 
seen as being limited to mathematics and natural systems. Over the years there has 
been much scholarly work undertaken on the subject of complexity and many 
insights have brought greater understanding to the field. Today it is seen as 
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eminently suitable to understanding the changing behaviour patterns as well as 
complex social and natural systems. Complex adaptive systems (CAS), systems 
thinking theory, social evolution theory and other related theories, have contributed 
in creating a foundation for clarity of thought on the subject of complexity.  
Originating from meteorologist Edward Lorenz’s experimentation on long range 
weather forecasting which highlighted that small changes in a complex system’s 
initial conditions can significantly change long term behaviour. This was popularly 
known as the ‘butterfly effect’, where the flapping of a tiny butterfly’s wings in 
England can be seen to be ultimately having an effect on weather conditions in 
China (Jackson, 2003: 114). Complexity theory is suitable as a tool to analyze the 
changing behavior patterns and interactions in organizations, between organizations 
as well as complex social and natural systems because it is holistic, places 
emphasis on creativity and demands a paradigm shift away from control-based 
approaches.  
The interwoven nature and characteristics of interactions between people and 
between organizations in public policy is complex and benefits from a better 
understanding of complexity. McKelvey (1999) argues that to better understand 
complexity requires a major paradigm shift from static complexity, which assumes 
that once a process is established in ideas, people and organizations it remains the 
same, while Zimmerman (2011) advocates for a more nuanced conceptualization of 
people and organizational interactions as an outcome of a series of interactions that 
are dynamic and result in creative actions.  
Complexity theory provides opportunities for an analysis that looks at how complex 
societal problems contribute to and can be attributed to poverty, the complex nature 
of government systems and the complex environment of policy co-ordination. 
Complexity analysis provides the basis for arguing for a more integrated and multi-
sectoral approach to dealing with poverty. Jansen (2010) argues that there should be 
a multi-disciplinary approach to resolving the vexing and most perplexing societal 
problems of our time. He further states that being locked into single-discipline 
thinking will, in most cases, fail to transcend the discipline created barriers and thus 
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fail to understand that the most complex social and human problems confronting 
modern societies that cannot be solved through linear approaches but through 
interdisciplinary thinking that crosses single-disciplinary boundaries 
Stacey (2010) argues that wading one’s way through complexity theory can be 
daunting. He proposes a ‘Stacey Matrix’ which looks at two dimensions in complex 
adaptive systems. On one end of the spectrum there is ‘the close to certainty’ 
dimension where there are clear linkages between cause and effect and where 
similar issues or decisions have been dealt with in the past and therefore deductions 
can be made from the previous experiences to predict the outcome of the course of 
action with certainty. At the other end of the spectrum there is ‘the far from certainty’ 
dimension. Here decisions are far from certain and the conditions present 
themselves in a uniquely complex manner in such a way that there are no clear 
signs of linkages from the cause to effect. The other axis stretches from close to 
agreement to far from agreement. Using past experience will not assist in predicting 
the outcome. While Stacey (2010) contends that complexity theory is daunting, 
Geyer and Rihani (2010) argue that complexity is actually relatively simple to 
navigate by exploring concepts such as attractors, non-linearity, unpredictability, 
punctuated equilibrium, gateway events and evolution that are found in complex 
systems.  
3.4 Non-linearity 
The general properties of non-linearity and complexity systems need to be 
considered for a better understanding of the interactions of people and organisations 
in developing the Poverty Eradication Master Plan. Lorenz (Jackson, 2003: 114) 
made a discovery that making predictions in complex natural and social systems is 
nearly impossible given the non-linear relationships that characterize the interactions 
between people and organisations. In Riley, Robinson, Gamble, Finegood, 
Sheppard, Penney & Best (2015, p.50), it is clearly indicated that because of the 
non-linearity of the system, there are no repetitions or re-occurances as each 
incidence has its unique characteristics. The existence and uniqueness of 
equilibrium points in the relationships between the different role players in the 
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development of a government programme, stability and predictability observations 
can be made; however, the output of a non-linear system is not directly proportional 
to the input and the behaviour of the system is not arranged in a straight and 
predictable sequential line.  
True, Jones & Baumgartner (2007) write that punctuated-equilibrium theory 
developed from a simple observation, that political processes are generally 
characterised by stability and incrementalism but occasionally they produce large-
scale departures from the past. One can see that important governmental 
programmes at certain stages get altered dramatically, even if most of the time they 
continue as they did in the previous year. While both stability and change are 
important elements of the policy process, most policy models have been designed to 
explain, or at least have been most successful at explaining, either the stability or the 
change. Mortensen, Jones & Baumgartner (2014) suggest that punctuated-
equilibrium theory encompasses both. 
Numerous initiatives on poverty alleviation in South Africa generally have been 
incrementally implemented in the past through programmes such as ‘War on 
Poverty’ and ‘Zero Hunger’, however none of them have had significant impact on 
poverty (Department of Social Development, 2013). The Poverty Eradication Master 
Plan is argued to represent a significant departure from previous attempts at 
eradicating poverty (State of the Province Address, 2015) through an integrated 
approach.  
3.4 Complex adaptive systems 
Various role-players from the government sector, civil society sector, research 
community sector have played a significant role in shaping the Poverty Eradication 
Master Plan for the Province of KwaZulu-Natal. This is evidenced by Jackson (2003) 
who argues that self-organizing is a property of complex adaptive systems  which is 
where agents intermingle in a bottom-up approach, influenced by both positive and 
negative feedback, according to their own principles or rules. Given that they do not 
work from one set of rules, this results in new choices or direction in a self-organizing 
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way. Systems self-organise to new levels of order without any external intervention 
from someone.  
The environment contains components which affect the system but which the system 
is unable to control directly and is unable to affect to any significant level (Waring, 
1996). Systems have boundaries which are subjective ‘markers’ that define the 
components that are deemed to be in the system and which ones are not. It is 
important to set this boundary to distinguish between the system and the 
environment in which the system is embedded (Bang & Esmark, 2013). Viewed as a 
system, the policy of governance and public administration is made up of a set of 
interdependent parts or sub-systems, which are the different government 
departments, which interact with other sub-systems and the external environment 
through positive and negative feedback loops. Given that the policy on poverty 
eradication itself is dependent on the broader government environment, boundaries 
within the interdependent parts are difficult to be drawn and to a large extent are 
unpredictable.  
This aspect of systems thinking is important to this study in that it helps to determine 
the actors and boundaries for the relationships within the government system. 
Understanding the perceived boundaries of the participants is very important to 
understanding the dynamics of the system as a whole. 
The presence of emergent properties does not provide an argument against 
causality, only against deterministic forms of prediction. Complex systems are 
adaptive. They can reorganize their internal structure without the intervention of an 
external structure. Arguments by Holland (1995) and Ellis (2011) indicate that the 
behavior of individuals or “agents with schemata” is influenced by the input produced 
in a “dynamic system at a lower level of aggregation”. The agents are connected to 
one another and they are influenced by the behaviour of other subsets of agents in 
the system. This viewpoint as an approach to complex policy conundrums is 
supported by Townsend (2012) who suggests that it is prudent that at an early stage 
the nature and challenges of policies and sources of complexity are dealt with. This 
helps to address the issue of whether the complexity perceived is as a result of 
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inherent interactions within the system, or is the emergent complexity created by 
actors or agents. 
In Allen, Maguire and McKelvey (2011) there is mention of the concept of 
‘coevolution to the edge of chaos’. In this the authors highlight the functional policy 
trade-offs between the different agents who might have come to the discussion on 
the development of the poverty eradication programme with hard and predetermined 
positions. First the discussion would gravitate towards the edge of chaos until there 
are policy trade-offs and new policy choices and positions are adopted so that an 
equilibrium is reached. This outcome is as a result of innovation, a creative 
management of hard positions, driven by the desire to change previously held views 
and produce a new way of doing things. The Journal for the American Institute of 
Biological Sciences (2013) refers to this as “autocatalytic sets”’, meaning they self-
organise to combine ideas that would not have been thought of initially to produce a 
new dynamic set of policies to address vexing societal problems. 
The complexity and non-linearity of the system causes the emergence of other 
systems. The argument here is that to understand the full system you have to study 
the system as a whole and not in parts. The whole is rich, dynamic, and above all, 
non-linear. The notion of ‘emergence’ is used to describe this aspect. 
3.5  Systems thinking theory 
Various scholars (Checkland,1981; Gleick, 1987; Jackson, 2003; Neuman, 2013) 
concur that Von Bertalanffy, Wiener and Hegel, among a few others, are the 
founders of systems thinking theory. Their scholarly work is believed to have shaped 
contemporary understanding of systems thinking. According to systems thinking, 
systems exist everywhere and are configurations of parts that are connected and 
joined together by webs of relationships between individuals, organizations and the 
environments in which they exist (Flood, 2010). Thus, systems thinking recognizes 
the interdependence between groups of individuals, structures and processes within 
an organization and among organizations that enable them to function in order to 
achieve common goals and results.  
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The fundamental consideration of systems thinking is to look at systems holistically. 
From the literature above it becomes clear that systems consist of components that 
interact in an organised way for a specific purpose, and to look at these interactions 
holistically one needs to understand each process in the context of its relationship to 
other components in the system, not separately.  
In the case of this study, the internal and external role-players in government that are 
involved with the Poverty Eradication Programme under study are considered part of 
the system which is being viewed in a holistic manner. Thus understanding this 
system involves examining the links, interactions and relationships between the 
components that comprise the whole system and the set of interactions.  
There are certain characteristics of systems thinking that inform its application, such 
as the importance of boundary critique, the existence of a hierarchical structure 
between organizations and individuals, the interaction and specified relations 
between the systems’ interrelated parts, the existence of emerging properties, holism 
and feedback loops and control. 
According to Margarita and Vladmir (2014), a system contains many subsystems 
that are arranged in hierarchies as some components of the system are deemed to 
be subordinate to others depending on their authority within the system, time, 
sequence or some other characteristic. The task team that produced the poverty 
eradication programme had a convener and work-streams made up of social, 
economic and agricultural groups. Within the groups there were small teams that 
were responsible for technical work to support the overall output of the task team. 
Margarita and Vladmir (2014) argues that sub-systems are lower-order systems that 
are components of a system, and if one is removed, the system will not function 
properly or it will collapse. Sub-systems refer to the patterns of activity within and 
between them, thus, the relationships and interrelatedness between the parts of the 
system cause them to be sub-systems (a subsystem is thus part of a system which 
itself has all the general characteristics of a system) (Margarita and Vladmir, 2014).  
As mentioned above, a system has specified boundaries that separate its 
components from the outside environment. Interaction of these components can be 
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horizontal whereby interaction takes place within the systems’ boundary in a 
continuum (between its components), or it can be vertical whereby the interaction of 
the system with its environment is included. Interactive processes refer to the 
methods used to encourage interaction vertically and horizontally. The result of this 
interrelatedness between the parts of the system is the complexity of the system 
(Margarita and Vladmir, 2014). Understanding how the interactive processes 
encourage the various forms of interaction between the components within the 
system is important in understanding how the system functions.  
Emerging properties refer to “those functions, attributes or behaviours, good or bad, 
which would not exist except for the operation of a system” (Grazzini, 2012). They 
result from the process of interaction between components within the boundaries of 
a system and are unpredictable in nature.  
3.6 Feedback loops, prediction and control 
Different writings (Von Bertalanffy,1968: Sibani & Jensen, 2013; Ledford, 2015; ) 
describe an open system as a system in which parts interact with each other and 
their environment to maintain their existence. The notion of ’feedback’ was born out 
of the co-existence found in open systems. Feedback loops refer to the information 
related to the outputs which feed back into the system for the purpose of bringing 
about change of the outputs. The positive feedback loops from the environmental 
analysis supports change and on the other hand the feedback loops can influence 
change in a negative manner (Caldwell, 2012, p.152). Riley et al (2015, p.50) places 
emphasis on the ability of the feedback loops to inform decision-making thus 
contributing to policy interventions.  
Prediction and control relates to the system’s ability to head off dysfunction and 
survive when problems occur. Systems have a number of predictable and less 
predictable properties and the monitoring of system performance against expected 
reference standards is a key control requirement as it enables the system to correct 
deviations from originally desired outputs (De Toni, et al, 2011). Negative feedback 
loops prevent change in the system while positive loops encourage further growth. 
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3.7 Societal learning and change 
Societal learning and change (SLC) refers to managing and changing relationships 
meaningfully to address persistent societal challenges. The successful management 
of these relationships, according to Waddell (2005), requires the realignment of 
relationships at a macro level between the core systems of society, including 
government, civil society and business. Molleman, Quinones, Weissing (2013) 
support the viewpoint that in relationships there needs to be a structure and realistic 
ecological patterns for societal learning to occur.  
The SLC framework provides for a disciplined approach to dealing with managing 
and changing complex issues. To achieve this, Waddell (2005) advocates for a 
learning and change process. For individuals, this calls for mental or cognitive, motor 
and emotional learning and change. For groups, learning should be focused on 
political and socio-economic learning, as well as organizational learning and change 
in managing interactions and dealing with government, business and civil society 
organizations. 
Standing (2010) writes about the development of the precariat class in society which 
poses huge dangers to social order. The need for adherence to social order is to be 
found in Joynt and Webster (2012) where they provide an exposition on how 
hegemony captures space, how it is contested, challenged and negotiated by social 
groups who no longer feel represented, who feel excluded and marginalized by 
society from the mainstream socio-economic activities. The precariat, which is a 
product of inequality, is variously described by von Holdt (2012) as being those 
members of society who are “below the core, who are the new legions of the 
proletariat, who are flirting between jobs, unsure of their occupational title, with little 
labour security and fewer enterprise benefits”. 
Scholarly articles by various authors (Chirot, 1994; Jaffe, 1990; McMichael, 2000) 
point to the need for the relationships between individuals, groups and organizations 
to restructure themselves so as to be in a position to respond appropriately to new 
developmental challenges facing society. This argument aligns itself with the viable 
constellation model, which Surman (2006) describes as a model driven by 
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complexity and designed to manage multi-functional collaborations within dynamic 
systems. Through managing and balancing mess, chaos and order, energy and 
structure, the model supports multi-functional and cross- partnerships and networks 
within a complex system. The constellation model is mainly used for bringing 
together different role-players to work together towards achieving a common 
objective in a multi-disciplinary manner in a matrix relationship. 
 
3.8 Public policy and co-ordination 
Baker (1975) defined public policy as being “a mechanism employed to realize 
societal goals and to allocate resources”. In later writings such as in Dye (2012) 
public policy is defined as “a comprehensive framework of interactions”. In both 
these arguments there seems to be commonality in both what the public policy 
means and what it seeks to achieve. The ultimate objective of the Poverty 
Eradication Master Plan would be, among others, the provision of a series of 
interventions that address the issues of poverty and deprivation in a manner that 
supports the societal objective to eradicate poverty through the allocation of 
resources within a comprehensive framework.  
 
Given the complex nature of public policy making and co-ordination in South Africa, 
Booysen and Erasmus (2007.b) proposed implementation of an integrated system 
that combines contextualized, cumulative and integrated sets of actions that bring 
together different initiatives for policy implementation, and which will ensure 
midstream continuous adaptations as conditions change. In a later writing, Cairney 
(2010), highlights the critical importance of diversity of inputs, co-production of ideas 
and knowledge to enhance participation and enrich the process of policy 
development and co-ordination. Public policy in South Africa is implemented through 
a range of institutions that co-ordinate different initiatives from different sectors to 
achieve a coherent public policy implementation approach and better results. The 
Presidency developed and implemented the Cluster System to co-ordinate complex 
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public policy development, implementation and monitoring (South African Yearbook, 
2014/15).  
Nationally, the South African government has configured itself in the form of clusters, 
combining together different government departments that have similar or related 
group of functions, for purposes of ensuring coherence and integration. There is the 
Governance and Administration Cluster, Social Cluster, Economic and Investment 
Cluster, Justice, Peace and Crime Prevention Cluster and International Relations 
and Trade Cluster (South African Yearbook, 2014/15). The country’s nine provinces 
under the semi-federalist system, have sought to mirror the national institutional 
arrangements for policy co-ordination by establishing their cluster systems. 
Provinces though do not have International Relations and Trade clusters as this is a 
national competency (South African Constitution, 1996). 
Further to this, the South African government has a lekgotla system for policy 
planning, co-ordination and monitoring (Presidency, 2015). ‘Lekgotla’ is a Sotho 
word which means ‘forum or gathering’ (Collins English Dictionary, 2012). This 
system is a gathering of regional and national leadership of the African National 
Congress (ANC, 2015), which is the ruling party in South Africa and in the eight of 
the nine provincial governments (South African Yearbook, 2014/15). During the 
ANC’s makgotlas (plural of lekgotla) which is held in January of every year, the 
national Cabinet Ministers, Provincial Premiers, national and provincial governments’ 
Directors-General are invited to participate (ANC, 2015). The aim of convening the 
makgotlas is to take stock of the progress made on policy pronouncements over the 
previous year and decide on the policy priorities for the ANC during the upcoming 
year (ANC, 2015). The ANC announces its annual policy priorities during what is 
referred to as the ‘January 8 Statement’, which marks the birthday of the ANC, which 
was formed on the 8th January 1912 in Bloemfontein (ANC, 2015).  
The ANC’s lekgotla is followed by the National Cabinet’s lekgotla , usually in January 
as well, which through a series of resolutions, translates the ruling party’s 
pronouncements into the Government’s Plan of Action which the State President 
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elaborates on during the annual State of the Nation Address. The National Cabinet 
Lekgotlas are held bi-annually though, in January and July (Presidency, 2015). 
The national policy co-ordination scenario depicted above is repeated in the eight of 
the nine provinces where the ANC is the majority party, bar the ‘January 8 
Statement’ which is a national statement (Booysen, 2007.a). The Provincial 
Administrations, through their Premiers, provide a set of provincial policy priorities 
which are derived from the ANC’s Lekgotla, the National Cabinet Lekgotla and 
Provincial Makgotlas, translated into Provincial Growth and Development Plans 
during their State of the Province Addresses (Presidency, 2015). 
Hanekom (1987) states that “policy making is an activity preceding the publication of 
a goal, while a policy statement is the making known, the formal articulation, the 
declaration of intent or the publication of a goal to be pursued”. This approach is 
evident when the KwaZulu-Natal Provincial Cabinet, in its bi-annual Lekgotla of 
February 2013, among other things, resolved that “there was a need to develop an 
Integrated Poverty Package to address the immediate concerns pertaining to food 
security, basic household nutritional needs and asset investment in order to create 
sustainability and self-sufficiency through active participation in the identified 
households” (KZN February 2013 Lekgotla Resolutions). Hanekom (1987) concludes 
that in its true form, public policy should be a formally articulated goal that the law 
makers intend pursuing with society and around which society is galvanized. In the 
State of the Province Address (KZN, 2013), the Premier of KwaZulu-Natal, Mr ES 
Mchunu, directed all provincial government departments to: 
• Work with all non-governmental partners to eradicate poverty in a 
participatory and inclusive manner;  
• Reduce, by 2020, the percentage of households that have gone hungry 
in a 12 month period from 35% to less than 25%; and 
• Ensure, within the first year of the ruling five-year ruling term, that the 
Provincial Food.. 
•  Security Strategy in line with Poverty Eradication Package, which 
includes the Schools Nutrition Programme and Nutrition Development 
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Centres, reaches at least 85 000 households in KwaZulu-Natal (KZN 
State of the Province Address, 2013). 
Thus, public policy should consist of a goal, objective and purpose. For ease of 
policy implementation and co-ordination there should be a programme of action with 
a set of activities, roles and responsibilities and indicators of performance based on 
a set of goals and objectives (Presidency, 2015). 
The co-ordination of public policy initiatives in South Africa is a complex undertaking 
because of the configuration of the national and provincial administrations in a semi-
autonomous and quasi-federalist system of government (Booysen, 2007.b). The 
limitations of linear strategies are clearly evident when it comes to the development 
of a policy programme that combines different role-players both in and outside of 
government. Cairney (2010) highlights that complexity science has provided policy 
makers with a set of instruments to create a better insight into why some challenges 
remain “stubborn and unresponsive” to government interventions. Complexity theory 
is able to provide a clearer insight and a better understanding of what is really going 
on in public policy development and implementation through a series of 
administrative strategies and plans, as it explores the relationship between rational 
and non-rational processes, emergent properties, self-organizing and complex 
adaptive systems of policy and governance systems. Having evolved from chaos 
theory which was seen as limited to mathematics and natural systems, complexity 
theory on the other hand is seen as more suitable to understand the changing 
behavior patterns in complex social and natural systems. 
According to Meek (2010) complexity theory with its central concepts of non-linearity, 
emergence, self-organization and complex adaptive-systems provides a better 
insight with regards to dealing with the limitations of linear approaches to public 
policy development. Clearly, successful development of the Poverty Eradication 
Master Plan required that the government department sub-system, the private sector 
sub-system and civil society sub-system (as per Perlas [2000]) engage in dialogue to 
develop an integrated programme to deal with poverty in response to the national 
and provincial government’s policy priorities.  
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Klijn and Snellen (2009) argue that the system of government the world over is 
predicated on corporatist and performance-based practices that are influenced by 
theories of rational action and South Africa is no different. This is supported by the 
existence of a set of legislative and policy instruments derived from the constitutional 
mandates of the different government departments, nationally and provincially. This 
even more evident when reading the Division of Revenue Act of 2014, which 
provides for the division of revenue according to the constitutional mandates of each 
of the government departments and provides for a performance framework bound by 
performance indicators and targets (Treasury, 2015). While the processes of public 
policy and governance may appear to be a linear and predictable system, it is 
argued that for a better understanding of the modern complex public governance and 
policy system a non-linear approach that looks at the functioning of the whole system 
should be adopted. Weber (2008) makes a case for the recognition of the role that 
complexity theory plays in creating a better understanding of public administration 
theory and practice. 
According to Lane (1994) public administration theory and framework assumes 
predictability in the way the state’s administrative machinery operates. Public 
administration is therefore predicated on the principle of predictability of the delivery 
of services by government based on citizen needs. Predictability of the type of 
service, standards of service and the frequency thereof are critical elements to 
stability of anticipation by citizens. This assumption is however fundamentally flawed. 
In Jackson (2003), this is classified as ‘hard systems thinking’ which tends to adopt a 
reductionist approach to social aspects of real-world challenges. ‘Soft systems 
thinking’, on the other hand, tends to be interpretative and is largely informed by 
social theory. Reyes (2010) states that “social conditions are not completely subjects 
to be quantifiable as a whole set of variables with respect to their total results (direct 
impacts) and repercussions or collateral effects (indirect impacts). This condition can 
be resolved by analyzing the whole set of evident factors as a whole using integrated 
social theories in non-linear systems’. Klijn and Snellen (2009) have remarked quite 
succinctly on the growing complexity of public administration as it grapples with the 
ever-changing nature of the public service and seeks to be responsive to the growing 
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complexity of the services that citizens require. Koliba & Zia (2011) argue for the 
elevation and amplification of horizontality of policy inputs which should be 
augmented by the procedural vertical inputs. In the case of the KwaZulu-Natal 
Provincial Administration, this is evidenced in the Strategic Plan documents of all the 
provincial departments.  
Furthermore, Meek (2010) points to the non-linear nature of public policy processes, 
thus removing the element of predictability since policies are designed with their 
unique characteristics, with a unique set of role players. The centrality of the 
concepts of the complexity theory dealt with here such as self-organization, non-
linearity, co-evolution, connective capacity, emergence, dissipative structures of 
government provides for a better understanding of the non-predictive and dynamic 
nature of the different environmental contexts within which policies are planned, 
designed and implemented. Morçöl (2002) suggests that emergence, dissipative 
structures and self-organization are concepts that help to improve our understanding 
of the role that complexity theory can play in creating a better understanding of 
dynamic policy contexts. Scott et al (2010) makes an interesting observation 
regarding the important role that policy analysis plays in predicting outcomes of 
proposed interventions by way of policy analysis in a complex system by examining 
the causal factors within a broader environmental policy landscape where policy 
issues should be more about the context than the issue itself. This critical dimension 
is more poignant when examining policy interventions from a complexity point of 
view. 
Based on this increasingly complex environment of public policy and administration, 
recent years have seen an emergence of discussion on the role of complexity theory 
in addressing some of the key issues in public policy and administration. Some of the 
persistent challenges facing policy analysts and public administrators in the 
implementation of policies and programmes require a fresh approach informed by 
complexity theory. The very nature of public service bureaucratic culture creates 
inherent hurdles to resolve policy conundrums. Firstly, the complexity of the state 
machinery and the complex nature of societal problems are cases in point for a more 
43 
 
nuanced approach. Secondly, the social conditions affecting the citizens require a 
bureaucracy that is adaptive while working in a complex environment.  
3.9 Conclusion 
The discussion in the literature above on complex social systems provides invaluable 
lessons on the approaches that need to be adopted and altered, if the conditions 
demand, to improve the impact of policies on the social challenges facing the 
society. Though complexity science is a relatively new field, especially as it pertains 
to social systems and public policy, it is gaining prominence as an analytical 
framework. Public sector organizations are slowly refining and perfecting their 
approaches to complexity theory and practice. 
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According to Nicholson (2011) the term methodology in research refers to a set of 
methods that are used to collect data and arrive at findings that respond to the 
purpose of the research. Therefore the selection of methods is not random, but a 
deliberate and purposeful process that is guided by a particular philosophy or 
paradigm. In support of this view Denzin and Lincoln (2000) defined the research 
paradigm as being a basic set of beliefs that influence and guide the researcher’s 
view of the world. The focus of this section is on the research methodology used in 
the study to collect data. The rationale for choosing the particular methodology has 
been argued and relevant literature to support the argument has been reviewed.  
This research study employed a qualitative research design informed by systems 
thinking within the interpretive paradigm. The main focus of the study was to look at 
the processes followed in the development of the  Poverty Eradication Master Plan 
as an intervention policy in the Province of KwaZulu-Natal through a complexity 
theory narrative. In a qualitative approach the stakeholders involved and the 
processes followed are critically important. 
This study was exploratory. Du Plooy-Cilliers, Davis and Bezuidenhout (2014) 
describe exploratory research as a study of the unknown, where as a result of new 
socio-economic developments new knowledge emerges. Accordingly, this type of 
research is normally used for purposes of obtaining new insights into critical 
concepts relevant to the study, the social context, assisting in the identification of 
stakeholders, providing a better understanding of previously unknown situations and 




4.2  Approach to the study 
There are many adjectives and characteristic traits that the theory of complexity 
conjures up. Different scholars (Ackoff, 1981; Jauch and Kraft, 1986) make reference 
to chaos, messy, uncertainty, unpredictability, disorder, to describe the ideas that 
complexity theory brings to the fore.  
The study assumes that the subject of poverty is complex and multidimensional. The 
state which is charged with providing intervention measures for people in distress is 
a complex organization operating within a complex web of legislative instruments, 
frameworks, policies, systems and processes. The solutions to this complexity are to 
be found within a systems thinking interpretative paradigm. 
To this end, the approach to the study was exploratory and used the qualitative 
research methodology which allows for more social interaction with the key role-
players in the process, analyzing their perceptions. According to Narayanan (2000) 
qualitative research allows the investigator to gain insight into people’s perceptions 
in order to properly understand how different processes interface with each other. 
4.3  Area of research  
The focus of the study was on the provincial government departments that were 
tasked with leading the process of developing the Integrated Poverty Eradication 
Master Plan. These were the KwaZulu-Natal Departments of Social Development 
and Economic Development, Tourism and Environmental Affairs. In addition, as 
articulated above, the government system in South Africa works on the Cluster 
System where government departments that share more or less similar roles or 
whose line functions interface a lot with others are grouped into Clusters. The same 
principle is applied in the nine Provincial Administrations.  
In the case of KwaZulu-Natal, for the Poverty Eradication Master Plan to be 
accepted as a government policy, it had to go through the Social Protection, 
Community and Human Development (SPCHD) Cluster for endorsement before it 
could go to the full Provincial Cabinet for approval. Other role-players were the 
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provincial government departments and selected national departments with a 
provincial presence, local government, state entities, Universities, Private Sector and 
Non-governmental organisations (NGOs). For the purposes of this research, the 
study will also investigate the processes within the SPCHD Cluster and the Cabinet 
that were followed before the  Poverty Eradication Master Plan was approved. 
4.4  Population 
The population for the study were the officials of the government departments that 
were tasked with developing and implementing the Integrated Poverty Eradication 
Programme, as well as officials from the SPCHD Cluster and the Cabinet that were 
responsible for coordinating the process of consultations, inputs and approval of the 
policy.  
In Wiid and Diggines (2013) population is defined as a group of people who because 
of their common characteristics will be able to provide the information necessary for 
the research. Du Plooy-Cilliers, Davis and Bezuidenhout (2014) describe this as 
‘population parameters’ because of the unique and shared characteristics of the 
group. However, within the population parameters there is a target population which 
is broad and includes everybody who has the shared and unique characteristics. For 
practical purposes the larger group becomes unmanageable. In this regard, Du 
Plooy-Cilliers, Davis and Bezuidenhout (2014) talk about ‘accessible population’, 
which refers only to the specific section of the population that will be targeted for the 
study.  
4.5 Sampling 
For the manageability of the study it was necessary to limit the size of the population. 
The reduced number of the population becomes the sample, or more precisely, 
elements of the sample (Du Plooy-Cilliers, Davis & Bezuidenhout, 2014). 
Non-probability sampling was used during the study which is the careful selection of 
a sample from the accessible population (Pascoe, 2014). Writings by authors in 
research methodology such as Du Plooy-Cilliers, Davis and Bezuidenhout (2014) 
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argue that the representativity of the sample in non-probability sampling is not 
regarded as critical in qualitative research, unlike in quantitative research. 
Accordingly this assertion is located firmly within the purposive sampling domain, 
where elements of the sample are carefully chosen and selected on the basis of their 
unique characteristics. According to Bless and Higson-Smith (1995) under the 
purposive sampling method the researcher has a prerogative and uses his or her 
judgment regarding the set of unique characteristics that the sample elements 
possess to qualify for selection. The researcher’s judgment is to a large extent 
supported by the relevancy, appropriateness and usefulness of the information from 
the sample informants in helping to elucidate the vexing research question. Those 
that are not deemed relevant are discarded. 
The choice of elements during the research was driven by the role that each 
department played in the process of developing the Poverty Eradication Master Plan. 
As per Provincial Cabinet Resolution of July 2014, the Departments of Social 
Development and Economic Development, Tourism and Environmental Affairs were 
tasked with convening the Task Team on Poverty Eradication to design the 
provincial policy. However, since the challenge of poverty was regarded as generally 
a social issue, the Department of Social Development was mandated to spearhead 
the formal processes of getting it through the approval processes. This informed the 
purposive sampling that was used in choosing the Department of Social 
Development as an element of the sample. 
Senior officials at the level of Directors and Deputy Directors, both at the Department 
of Social Development and the Office of the Premier were identified as elements of 
the sample since they were sufficiently located in the value chain to lead the 
processes of the development of the Poverty Eradication Master Plan and in others 






4.6 Research design 
Some of research methodology writers (Mouton, 2001; Pilkington & Pretorius, 2015) 
describe research design as the plan that the researcher uses to conduct the 
research study. He explains that the focus of the research design is such that it is 
focused on the desirable final product. The researcher has to develop strategies, 
methods and tools to achieve the required end product.  
The design of the study was influenced by the empirical research traditions that are 
described in Mouton (2001) as qualitative in nature whose objective is to produce 
and deepen the understanding of a group of people, a process or a community. This 
type of research design is classified as empirical design as it mainly uses primary 
textual data. The main research questions were exploratory and descriptive.  
The study made use of the humanistic-interpretative meta-theory to describe the 
processes involved in the conceptual design of the Poverty Eradication Master Plan 
and the steps followed during the approval stages. The study was located within the 
realm of phenomenology as it is concerned with the accounts of the people who 
‘lived’ the experience. The definition of phenomenology can be found in writings such 
as those by Welman and Kruger (1999) and Husserl (2012) who described 
phenomenology as “the process which is concerned with understanding the social 
and psychological phenomena from the perspective of people who lived the 
experience”. It appears that phenomenology has to do with reality and this is where 
absolute data originates, as it is concerned with the experiences of people who were 
involved in the matter being researched.  
The design of the study was based on the qualitative approach. These are discussed 
further and in more detail in the section below. 
4.7 Research methods 
Qualitative research methods allow the researcher to study selected issues in depth 
and in detail as they identify and attempt to understand the categories of information 
that emerge from the data. The researcher tends to become more involved with the 
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phenomenon (Welman and Kruger, 1999) that they are investigating. Literature 
analysis in the form of ‘a moment in time’ assessment (Maree, 2007) of statistical 
data will be conducted. This will be a typical ‘snap shot’ look at the poverty statistics 
thus echoing the sentiments of Mouton and Marais (1994) that with this kind of 
approach to quantitative studies, the researcher adopts a more distanced position to 
the research. 
Qualitative research studies are designed to discover what can be learned about 
some phenomena of interest, particularly social phenomena where people are the 
participants, thus the outcome of any of these studies is not the generalisation of 
results, but rather, a deeper understanding of experience from the perspectives of 
the participants selected for study (Mouton & Marais, 1994). 
According to Yin (2003: 2) "the distinctive need for case studies arises out of the 
desire to understand complex social phenomena" because "the case study method 
allows investigators to retain the holistic and meaningful characteristics of real-life 
events”. The use of the case study method was employed to help improve the 
understanding of the complex nature of policy-making and co-ordination by providing 
an opportunity to gain a holistic view and understanding of the government’s policy-
making machinery. Yin (2003: 83, 85-96) argues that there are six possible sources 
of evidence for case studies: documents, archival records, interviews, direct 
observation, participant-observation, and physical artifacts. During this research 
study there was extensive literature and document review to gain enough theoretical 
and practical understanding of the public policy process and how complexity theory 
can be applied in the public policy context. There were semi-structured interviews 
conducted with the key role-players in public policy within the poverty alleviation 
context in South Africa in general and with specific reference to the Province of 
KwaZulu-Natal, and participant-observation research of selected stages of the policy 






4.8 Data Collection 
Data collection during the study was qualitative as the research sought to 
understand the lived social experiences of the participants. Qualitative data 
collection methods were used to “obtain a richness and depth of data, gathered from 
complex and multi-faceted phenomenon in a specific social context” (Du Plooy-
Cilliers, Davis & Bezuidenhout, 2014).  
The methods used to gather data in this study included literature and document 
reviews, participant-observation and semi-structured interviews with individuals who 
are officials in the Department of Social Development and the Office of the Premier 
responsible for the co-ordination and the development of the Poverty Eradication 
Master Plan, the activities and processes of the Social Cluster and the Provincial 
Cabinet. 
Extensive review of literature relevant to public policy, systems and complexity 
theory was undertaken. A selection of writers on public policy (Hogwood & Gunn, 
1984; Booysen, 2007; Dye, 2012;) and on complexity theory (Ackoff, 1981; 
Checkland, 1981: Gleick, 1997; Jackson, 2003; Geyer and Rihani, 2010, Stacey, 
2010) as well as poverty alleviation discourse (Alcock, 1997; Saunders, 2004 Ife & 
Tesoriero, 2006; Ikejiaku, 2009; Mkandawire, 2010) was undertaken on the basis of 
the relevancy of their arguments to the research study. Included in the review was 
the interrogation of documentation pertaining to the processes followed in the 
development of the poverty eradication programme as the provincial government 
policy. 
Data collection was undertaken in three different phases as outlined below. 
4.8.1  Phase One: Document study 
During phase one of the research process documents relevant to the study were 
consulted. Mouton (2001) and Henning (2004) define documentary data collection as 
collection of information relevant in the research that can be found in speeches, 
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annual reports, business plans, official memoranda, diaries and letters. Du Plooy-
Cilliers, Davis and Bezuidenhout (2014) describe the document study or content 
analysis phase as that in which the researcher is interpreting social or historical 
artefacts with the intention of providing a rich account of the social reality as 
contained in the text being studied. 
Existing documents on poverty alleviation in South Africa in general, and in the 
Province of KwaZulu-Natal in particular, were analyzed in terms of their contribution 
to the research. The documents studied included statutory legislative and policy 
frameworks, strategies, ministerial directives, official statements, strategic plans, 
annual performance plans, official records, etc. Documents studied included the 
Constitution of South Africa, 1996, the National Development Vision for 2030, 
Medium Term Strategic Framework (2015-2019), Strategy of Household Food and 
Nutrition Security, the Integrated Poverty Eradication Programme which later 
became the Poverty Eradication Master Plan for KwaZulu-Natal, the Strategic and 
Annual Performance Plans of various provincial government departments in 
KwaZulu-Natal that are responsible for the implementation of the poverty alleviation 
programmes, official records of meetings, etc. Access to some of the official records 
required gatekeeper permission, which was granted. During this phase data was 
coded according to themes and patterns as they emerged during the document 
study. 
In dealing with the potential bias from official documentation, interviews were 
conducted with selected key informants, in Phase Two.  
4.8.2 Phase Two: Semi-structured interviews 
Semi-structured interviews are valuable in that they allow the space for the 
researcher to clarify participant answers and probe further into specific lines of 
enquiry (Nieuwenhuis, 2007). The case study method was used as a tool to collect 
data from respondents relevant to the case of the Poverty Eradication Master Plan 
and processes followed in its development. 
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Literature sources (Chetty, 1996: Yin, 2013) describe the case study method as an 
essential tool for social sciences and management research, and has over the years 
been found useful as a descriptive, exploratory or explanatory method or used to test 
or generate theory. This view is further emphasized by authors such as Stake 
(2008), Gomm, Hammersley and Foster (2000) and Mouton (2001) in that the case 
study method gives a ‘voice’ to the people rather than merely looking at them as 
samples, numbers or respondents, as it allows the researcher to capture the 
uniqueness of the case rather than the generalized and mechanistic view.  
The case study has over the years evolved and is now regarded as more than just a 
method but as bringing to the fore the underlying assumptions about how the world 
should be viewed. It allows the researcher to look at social issues from a 
constructivism and interpretivism point of view. Notable writers (Stake, 1978; 
Flyvbjerg, 2006; Yin, 2013;) contend that the case study method will remain popular 
as it is a practical method for researchers to apply interpretative, explanatory, 
explorative and descriptive methods in various social enquiry studies as it provides 
opportunities for rigorous description of real-life scenarios. It remains a sound 
phenomenological, interpretative and constructionist tool for social research 
Semi-structured interviews were employed in this research for the purposes of 
deepening the understanding of the systems of relationships between policy, 
programmes and the complexity thereof within the government setting. The 
interviews were aimed at deepening the level of understanding, allowing for the 
deeper exploration of the themes that had already emerged from the literature and 
the document review, including observations. The issues to be investigated during 
the semi-structured interviews were grouped in themes prior to interviews being held. 
The themes were: 
• The reconstruction of the narrative of the processes followed in the 
development of the KwaZulu-Natal Poverty Eradication Master Plan in a 
complex environment of government policy frameworks; 
• The delineation and description of how the different provincial, selected 
national departments and state-owned enterprises with specific mandates 
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were brought together to pursue a common objective through a network of 
relationships; and 
• How the complexity theory was used to elucidate the different processes and 
steps followed in the development of the KwaZulu-Natal Poverty Eradication 
Master Plan as a policy of the provincial government. 
 
The interviews were structured around the questions indicated in Table 2.2 
Table 4.1: Topics to be covered 
Topics to be covered Questions to be asked 
1. To reconstruct the narrative of the 
processes followed in the development of 
the KwaZulu-Natal Poverty Eradication 
Master Plan in a complex environment of 
government policy frameworks 
• Provide a narrative account of the 
processes followed in constructing the 
KwaZulu-Natal Poverty Eradication 
Master Plan. 
 
2. To delineate and describe how the 
different provincial, selected national 
departments and state-owned 
enterprises with specific mandates were 
brought together to pursue a common 
objective through a network of 
relationships. 
• Describe the processes involved in 
bringing the different national, provincial 
government departments, local 
government, traditional leadership, non-
governmental organisations, state-owned 
enterprises, research institutions, private 
sector, etc together to discuss and make 
inputs into the Poverty Eradication 
Programme Master Plan 
3. To use complexity theory tools to 
elucidate the different processes and 
steps followed in the development of the 
KwaZulu-Natal Poverty Eradication 
Master Plan as a policy of the provincial 
government. 
• What are the structure/s that co-ordinate 
the Poverty Eradication Master Plan, the 
involvement of key Government Co-
ordinating Clusters and the Planning 
Commission, the reporting mechanisms 
to Cabinet and frequency thereof 
 
The use of complexity theory in examining the processes involved in the 
development of the Poverty Eradication Master Plan underlies the fact that the 
subject in itself is complex. The concept of ‘complex adaptive system’ (CAS) in this 
instance were critical in that it enabled the researcher to understand the dynamic 
interactions of the agents who were involved in the process. Klijn and Snellen (2009) 
remarked that state institutions at various levels are managed and behave in 
predictable and corporatist manner because their role and responsibilities, 
performance standards, performance outcomes, etc. are predetermined 
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mechanistically. The emergent properties of CAS (Jackson, 2003) point to non-linear 
and unpredictable outcomes of a set of actions which is influenced by the conditions 
in the environment, the interdependence of elements of the system or parts of the 
system. 
 
4.8.3 Phase Three: Observation 
Henning (2004) describes observation in research as gaining a ‘first-hand 
experience’ by the researcher during the activity of gathering information. This is 
precisely because the researcher has a ‘frontline seat during the action.’ According 
to Nieuwenhuis (2007: 84), “Observation is an essential data gathering technique as 
it holds the possibility of providing us with an insider perspective of the group 
dynamics and behaviors in different settings”.  
There are differing roles of researchers in observation techniques depending on the 
influence the researcher hopes to provide. For the purpose of this research, the 
researcher’s role was that of an observer. Nieuwenhuis (2007) asserts that the 
researchers’ role in this instance is to remain uninvolved so as to not influence the 
dynamics of the setting. The intention of the researcher was to observe certain 
patterns of behavior in a particular setting in order to understand the social 
dynamics, yet attempted to remain unobtrusive to the other participants. The 
observations that were conducted were mainly the official meetings to discuss the 
implementation strategies of the poverty alleviation programmes. 
4.9 Data Analysis 
De Vos, Strydom, Fouche` and Delport (2011) define data analysis as the process 
whereby the researcher brings order and structure and provides meaning to the 
otherwise mounds of data that is unorganized. In conducting data analysis, Merriam 
(2009) suggests the development of units of analysis or codes according to themes. 
Once this is done, the codes and themes are then grouped into categories and 
analyzed in relation to the literature. Finally, themes can be formed for the specific 
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categories. Thus the data analysis consisted of a deductive approach using themes 
developed through constantly looking for similarities and differences, for groupings, 
patterns and items of particular significance. 
Since the study also included collecting data from a variety of documents as 
explained earlier on, there was an analysis of this data using the themes that had 
emerged during the readings. The data analysis was also based on the summary of 
the transcripts of the recorded semi-structured interviews with the respondents, 
including the follow-up questions that sought further clarity, confirmation of 
assumptions, emphasis on specific aspects that had a direct bearing on the study. 
The main aim of the observations was to gain an understanding of how the different 
role-players acted in the natural and real-life situation of their daily working lives as 
they went about interpreting and integrating the provisions of the Integrated Poverty 
Eradication Master Plan into their operational plans, budget plans and how 
accountability was managed. 
4.10 Ethical Issues 
Participants within the study were asked to sign an ethical consent form after they 
had been thoroughly debriefed on their rights during and after the research process. 
The consent form and debriefing was meant to ensure that participants were aware 
of what the research entailed. A considerable amount of time was spent with the 
participants in order to discuss all the aspects of the research to ensure there were 
no unfulfilled expectations on the part of the participants. It was also made clear to 
the participants that they had the right to withdraw from the research at any point 
during the research process with no negative repercussions accruing to themselves. 
The methods and instruments used to collect the data for the research were 
designed in such a way as to ensure that no harm or embarrassment would come to 
the participants, as well as ensure that the process was as stress-free on the 
participants as possible.  
Participants in the research were assured that all of the information gathered during 
the research process would remain confidential, and if need be, pseudonyms would 
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be used to ensure anonymity of the participant responses. Participants were also 
informed about the significance of the research in terms of disseminating the insights 
gained from the research widely to inform further practice and improve the 
understanding the poverty eradication programme from a systems approach and 
complexity point of view.  
4.11 Limitations 
Public policy is a very wide topic from a research point of view. Therefore, 
consideration was given to a particular focus on the system used to co-ordinate 
government policy with specific reference to the Poverty Eradication Master Plan. 
This qualitative research study was specifically focused on the KwaZulu-Natal 
Province.  
One of the limitations of a study of this nature was the difficulty to generalize the 
results based on a single case, hence the multiple cases of poverty alleviation 
interventions that formed parts of the elements of the broader  Poverty Eradication 
Master Plan. The examination of the different constituent elements as parts of the 
wider systems approach to the poverty eradication study provided an opportunity for 
rigorous interpretation of data and of addressing the potential for bias. As much as 
Hadley and Mitchel (1995) regard the semi-structured interview method data 
collection and analysis as long and time consuming, it was necessary to go through 
the whole process. This limitation could not detract from the inherent strengths of the 
semi-structured interview method in providing in-depth insights from the respondents 
which was achieved through gaining trust with the research informants as well as the 
high construct validity of the research itself.  
4.12 Conclusion 
The choice of appropriate research methods for any scientific study is an important 
step in the journey of discovering underlying causes, especially of a social science 
phenomenon. The effective use of such instruments is critical so that the 
epistemological findings are sound and help in advancing scholarly objectives. This 
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especially true for the emerging field of complexity science based analysis and 






CHAPTER 4: DATA ANALYSIS AND FINDINGS 
4.13 Introduction 
This chapter is dedicated to data analysis and the presentation of findings. The 
research study was a qualitative one and therefore data analysis was guided by 
qualitative data analysis methods. In this chapter an overview is provided on how the 
data on the poverty eradication, complexity and public policy theories was collected 
from the different sources, primary and secondary. The chapter also deals with the 
emerging complexity of designing the poverty eradication programme within a 
complex public policy environment and the systems thinking approach in designing 
the institutional mechanisms and arrangements for the co-ordination of the poverty 
eradication programme. The section also deals with the methods that were used for 
data analysis and presents the findings in the context of the literature sources as 
reviewed in Chapter Two. 
4.14 Data collection 
Data collection was conducted through extensive document reviews, semi-structured 
in-depth interviews and observations. This exercise was carried out over a period of 
approximately twelve months.  
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The process of data collection through document reviews included extensive 
consultation of multiple sources, both primary and secondary. These included 
primary source documents such as speeches, minutes, resolutions, memorandum 
and secondary sources such as policy documents, presentations, strategic plans, 
annual performance plans and reports. The former served the purpose of identifying 
the original discussions, minutes and or resolutions regarding the work that needed 
to be done on poverty alleviation, while the latter provided a sense of the extent to 
which the different government departments planned for the implementation of the 
poverty alleviation programme. 
An interview was conducted with the Manager who was responsible for convening 
the Task Team on Poverty Eradication and leading the Social Protection Workstream 
which was pivotal in developing the poverty eradication programme and leading the 
process of taking it through the different stages of consultations and approval. In 
addition, interviews were conducted with Managers of the Social Cabinet Cluster and 
the Cabinet respectively, for their insight into the processes involved in the approval 
of the poverty alleviation programme. 
4.15 Data analysis 
The text analysis method was applied in this regard since the study is a qualitative 
one. It was an interpretivist and phenomenological approach in that it interpreted 
meaning from the emerging themes, and also tracked the phenomenon of poverty 
through various stages of definition, characterization, diagnosis and designing of 
intervention measures through the reconstruction of the narrative. There are various 
interpretations and meanings that can be derived from text which is described in      
Bezuidenhout and Cronje (2014) as being the “form and content itself” derived from 
interviews, language, images or multimedia, and refers to text as “anything we 
produce as an interpretation of something’s meaning”. This is a data gathering 
process, mainly textual data, with some statistics, thus straddling between qualitative 
and quantitative data analysis. The data sources during the research ranged from 
document review, to transcribed notes from the recorded interviews, to notes taken 
during the observation. 
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Bezuidenhout and Cronje (2014) emphasize the critical importance for the 
researcher of repeating the analysis and interpretation in continuous cycles as the 
process of data analysis unfolds in order to “identify and isolate embedded meanings 
of the text under investigation”. This iterative process and cyclical analysis of textual 
data provides the researcher with opportunities for identifying emerging trends of 
meaning from the themes and text under investigation. The process of identifying 
emerging trends and deriving meaning from the text can be located within the 
hermeneutic approach to data analysis. In Neuman (2003) the hermeneutic 
approach is described as a process that involves a detailed examination of images, 
recordings of interviews or transcriptions thereof and text to interpret and discover 
meaning. Clarke (1994) refers to the hermeneutic approach as a continuous and 
iterative interfacing of meaning of text, and Littlejohn (2002) explains that the general 
process in the hermeneutic approach to data analysis is both deductive and 
inductive, meaning, it moves from the general to the specifics or from the specifics to 
the general. In this instance, the approach moved from the general to the specific 
since it is a deductive approach. Hermeneutic analysis is grounded in the 
philosophical foundations of interpretivism and constructivism.  
The general criticism against the hermeneutic approach is that it is subjective. 
Indeed, the objective of qualitative research is broadly to study the real-life subjective 
experiences of the participants which is unpredictable since there are inherent 
human behavior biases that cannot be avoided (Bezuidenhout & Cronje; 2014). This 
does not mean that the qualitative research using the hermeneutic approach to 
analysis is unscientific. The process of data analysis and interpretation remains 
grounded in rigour and is systematic.  
4.16  Findings 
In dealing with the findings of the study, the Soft Systems Methodology in the form of 
CATWOE was used. 
4.16.1 CATWOE as a Soft Systems Methodology 
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CATWOE (Customers, Actors, Transformation, World view, Owners and 
Environmental constraints) is a Soft Systems Methodology (SSM) that has 
techniques that focus on defining critical elements of a system from a particular 
perspective (Baden, 2003; Flood, 2010). In Checkland and Scholes (1999) CATWOE 
is described as a tool or technique used to “explicate different properties” which 
means taking the underlying assumptions to their logical conclusion. This means that 
SSM can be used to disentangle complex programmes with multiple variables, 
multiple goals and multiple stakeholders. 
The process of applying the CATWOE tool of analysis was iterative and cyclical 









Figure 5.1: The CATWOE model of analysis 
Figure 5.1 illustrates the relationship of the various elements of the CATWOE. 
The acronym CATWOE is explained below:  
• C = Customer/Client – who are the customers or clients of the programme 
• A = Actors/Agents – who are the actors or agents? 
• T = Transformation – How will the programme transform the conditions? 
• W = World View – what is the bigger picture that the programme addresses? 










• E = Environment – what are the environmental (political, economic, social, 
technological, legal) factors that might hinder the programme? 
4.16.2 Application of CATWOE as Soft Systems Methodology 
The study applied CATWOE as a Soft Systems Methodology to analyse the findings 
as follows:  
Customer/Client: 
• In terms of the Poverty Eradication Master Plan, the intended 
customers/clients for the intended poverty eradication as an intervention are 
the people living in poverty in the Province of KwaZulu-Natal. The cohort of 
people dependent on state grants or nothing and people with high levels of 
food insecurity. 
Actors/Agents: 
• The actors or agents in the whole process are the political leaders, the 
officials from the different government departments, the institutions of higher 
learning, public entities, private sector, traditional leaders and civil society. 
These are the multi-disciplinary stakeholders, who should be managed 
through strong partnership models to achieve the intended objectives through 
a matrix relationship with clear roles and responsibilities. 
Transformation: 
• The interventions contemplated in the Poverty Eradication Master Plan are 
aimed at transforming the lives of the intended customers in a manner that is 
tangible and makes a difference in their lives. The different variables of 
poverty are taken into account in the application of the provisions of the 
Poverty Eradication Programme. This addresses other causal factors of 
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poverty, thus addressing the otherwise simplistic approach of apportioning 
100% causality to a single variable. 
World View: 
• According to the Poverty Eradication Master Plan, the planned interventions fit 
into the bigger picture of addressing inequality, poverty and unemployment. 
The impact of the interventions in terms of the bigger picture do address the 
other variables of poverty in the sense that once the issues of food security 
are addressed, the interventions can move to the issue of providing income 
opportunities and the other interventions as contemplated in the Poverty 
Eradication Master Plan. 
Owner: 
• In Soft Systems Methodology the actual owner of the process should be the 
customers or beneficiaries as opposed to being the government. Instead the 
government should be the provider of a service to the owners. The owners 
can help or frustrate the process if they are not happy with the services. In the 
case of the Poverty Eradication Master Plan, the owners of the process are 
the intended beneficiaries or clients of the programme. This is done through 
community participation in the identification of the beneficiaries in the different 
Wards through the Operation Sukuma Sakhe structures established by 
government with the communities to address issues of poverty in the province 
of KwaZulu-Natal. 
Environment: 
• Finally, the environmental factors (political, economic, social, technological, 
legal, environmental) that might be hindrances to the envisaged interventions 
must be constantly analysed and evaluated for the potential threat that they 
might pose to the implementation of the programme. 
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The findings indicated that there had been a series of poverty eradication initiatives 
by the different government departments, municipalities and private sector since 
1994. During the last 20 years there were a number of policy pronouncements and 
programmes that were aimed at improving the capacity of the state to facilitate the 
creation of jobs and elimination of poverty. These included the Reconstruction and 
Development Programme (RDP,1994), the Growth, Employment and Redistribution 
plan (GEAR, 1996), the Accelerated and Shared Growth Initiative of South Africa 
(ASGISA, 2006), the New Growth Path (NGP, 2010), the National Development Plan 
(NDP, 2011), War on Poverty (2008), the ANC Election Manifestos (2005; 2009 and 
2014), the KwaZulu-Natal Provincial Growth and Development Plan (PGDP), the 
KwaZulu-Natal Integrated Poverty Package (2013), the Operation Sukuma Sakhe 
Programme (OSS) (a unique KwaZulu-Natal approach to fighting poverty), the 
Medium Term Strategic Framework (MTSF 2005 – 2009; 2010 – 2014; 2015 - 2019), 
the Zero Hunger Programme (2012), Social Security Act (2004), the Integrated 
Nutrition Programme (Department of Health, 1995), the KwaZulu-Natal 
Comprehensive Agricultural Support Programme (2004, the KwaZulu-Natal 
Agricultural starter-pack programme, the Expanded Public Works Programme and 
the National School Nutrition Programme (STATSSA Poverty Eradication Task Team 
Presentation, August 2014). These were however not integrated and not coherent 
and therefore did not achieve the required outcomes. What was required was an 
integrated and comprehensive response to the challenge of poverty (Poverty 
Eradication Task Team Presentation, August 2014). This view is supported through 
the writings of Chirot (1994), Jaffe, (1990), McMichael (2000) and Surman (2006) on 
the need for different role-players to form partnerships in dealing with the complex 
societal problems, and through the constellation approach in bringing together 
different stakeholders in a complex system to address complex issues in a cross-
functional matrix relationship. 
Respondent 1, 2 and 3 all indicated that there had been attempts provincially to 
develop an integrated poverty eradication programme since 2009. These attempts 
were not successful because they were driven by the Social Cluster Departments 
(Social Development, Education, Health, Arts and Culture, Sports and Recreation 
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and Human Settlements) alone. Other Clusters were not part of the initiative. 
Respondent 3 said: “From 2013 onwards the Poverty Package was developed by the 
Social Cluster Departments under the leadership of the Department of Social 
Development and was approved by the Provincial Cabinet and renamed Integrated 
Poverty Package.” The coordination of the Integrated Poverty Package was then 
moved from the Social Cluster to the Office of the Premier for oversight, better co-
ordination and integration across all departments and monitoring thereof (Provincial 
Lekgotla Resolutions, August 2014). 
From an integrated and comprehensive response to poverty eradication point of 
view, and from a complexity point of view, it is clear that the Integrated Poverty 
Package needed to include more government departments, particularly those that 
are in the Economic Cluster (Agriculture, Economic Development, Transport and 
Public Works), as well those in the Governance Cluster (COGTA, Treasury and 
Office of the Premier) (Respondent 2, p.1). The Cabinet resolved that given the 
complex nature of poverty and the need for the different role-players to play a 
significant role in the framing and implementation of the interventions there needed 
to be a broader task team to include not only the departments mentioned above, but 
also to bring in academic institutions, the private sector, state-owned enterprises, 
local government and non-governmental organizations (Cabinet Resolution, 24 July 
2014). In terms of this resolution, the broadened Technical Task Team was to be led 
by the Head of Department, Department of Economic Development (Economic 
Cluster), and consisted of the Department of Social Development (Social Cluster), 
Department of Agriculture and Rural Development (Economic Cluster), the 
Department of Cooperative Governance and Traditional Affairs and the Office of the 
Premier (Governance Cluster). From the task team composition, it is clear that the 
need for integrating all clusters in the province was critical. 
The Technical Task Team had to adopt the Operation Phakisa approach which had 
been launched by the State President for the Ocean Economy. It has since been 
used to stimulate other sectors as well. Operation Phakisa was an adaptation from a 
Malaysian Model which is a results-driven approach with clear sets of targets, roles 
and responsibilities and results. The word Phakisa is derived from the Sotho 
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language, and means ‘hurry up’. The adoption of the Operation Phakisa approach 
was to be driven through the Laboratory (LAB) Model, also an adaptation of a 
Malaysian approach to economic transformation. The LAB Model meant bringing 
together all the identified role-players to a ‘laboratory’ to table, discuss, debate and 
‘experiment’ with a variety of ideas until a workable solution to poverty is found.  
Respondent 1 (p.1) said: “The LAB was convened over a period of six weeks at a 
very secluded place away from all disturbances to resemble a laboratory … The LAB 
helped in the diagnosis of the problem, the extent and depth of the problem and the 
possible solutions. It was a complex process trying to get a convergence of the very 
varying views.” Kurtz and Snowden (2003) suggest that where there is evidence and 
a history of non-achievement or poor results, a lot more focus should be paid to the 
issues that create complexity in the system and these issues be addressed in the 
initial policy discussions. This approach means, according to Townsend (2012), 
identifying complex policy issues very early on in the policy discussions. 
4.17 The rich picture 
In order to make sense of the dense and raw data obtained during the document 
review, interviews and observation,  the rich picture as a tool to graphically represent 
the information and interpret the data was used. Checkland (1981) in his soft 
systems methodology (SSM) defines the rich picture as a graphical technique or 
methodology used to interpret complex data or information. It represents an analysis 
of the problem and the environment surrounding the problem. In Lewis (1992) the 
rich picture is defined as an ‘interpretivist technique’ where an investigator uses the 
rich picture to derive meaning, to make sense of an otherwise messy situation and 
then textually interpret the situation as represented pictorially. Bronte-Stewart (1999) 
and Williams (2010) describe the rich picture as a tool more appropriate to use 
during the enquiry and analysis stages of the study, and more so because it is more 
in tune with human behaviour.  
Based on the above definitions of the rich picture, and for the purposes of this study 
the rich picture was used as symbols, texts and pictures representing a complex 
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situation as depicted through textual analysis from the various documents consulted 
and from the transcripts of the interviews. As it can be observed from Figure 2.6, the 
rich picture represents the causes and effects, the relationships between different 
variables, the connectedness of the different elements and parts that make up the 
system. 
This rich picture was used to identify the complex relationship between the various 
elements and parts within the broader system of government policies. It sought to 
identify the structures within the system as well as the processes that influence 
policy design and implementation. 
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Depicted in the rich picture, based on the data gathered through document review 
and interviews, is the detailed representation from the human experience and 
behavior of life in general in South Africa, the institutions, the relationships and 
inequality. The rich picture has the Union Buildings, which represents the 
government or the role that government plays in coordinating policy programmes 
across all the nine provinces in the country. From Respondent 1, it is clear that 
government plays a central role in driving policy agenda, policy programmes, the 
allocation of resources, monitoring and evaluation of programmes. In describing the 
role of government in relation to the development of the poverty eradication 
programme, Respondent 1 said: “As much as it was a multi-stakeholder process 
based on partnership, the government as the owner of the policies as mandated by 
the Constitution had to drive the process of the defining the problem, diagnosis of the 
problem, designing the intervention programmes and identifying institutional 
arrangements for the coordination of the programmes, including resource 
mobilization and allocation.” (page 1) 
The rich picture indicates that the people under observation produce food under very 
trying conditions as their farming methods look very rudimentary and lack 
sophistication. It appears as if the farmers are small scale and therefore their farming 
is subsistence. 
Gathered from the variety of data sources, the rich picture shows rudimentary living 
conditions, in some respects informal housing, poor sanitation and general poverty. 
This is contrasted with affluent living conditions on the other hand in a suburban 
environment, playing sports and other leisure activities and with access to private 
healthcare facilities. The analysis of these contrasting conditions indicate high levels 
of inequality and high levels of poverty. Furthermore, the rich picture highlights public 
social services such as schools and clinics that are in poor condition and 
overcrowded. This in stark contrast to the private services that look pristine and with 





4.18 Causal loops 
The interview with Respondent 1 indicated many interlinks between the different 
variables that cause poverty or interventions that might help eradicate it. The 
responses from Respondent 1 elucidated many causal links and loops that connect 
the different variables. Some of the systems thinking authors (Kim, 1992; Senge, 
1994) have described the causal loop as a tool that helps in understanding complex 
managerial problems by looking at the entire system as opposed to looking at 
individual parts. Jackson (2003) views causal loops as part of system dynamics 
theory with a range of variables in a complex system that provides a feedback 
mechanism through a series of positive and negative feedback loops. This view is 
supported by Schaffernich (2010) who describes causal loops as a ‘qualitative 
diagramming language’ used to provide feedback. This interaction helps understand 
the systems relationship, the interrelationship with the environment, and the cause 
and effect of particular phenomenon. In dealing with a complex subject such as the 
poverty eradication programme, the use of the causal loop tool provides a technique 








The causal loops diagram represents the interconnectedness between the different 
variables that cause poverty in an expanded definition of poverty that includes 
educational levels, employment, income, food security, living conditions and health 
conditions. The diagram is illustrative of Respondent 1’s comment when he said: 
“The adopted definition for the poverty eradication programme had to look at all 
causal factors to be able to decisively and in an integrated manner deal with all the 
root causes of poverty,” (page 2). 
The causal loops illustrate the point that the causes of poverty are many and varied 
and cannot be ascribed to one source. The diagram points to a number of variables 
that cause poverty. These variables range from world financial markets, the currency 
exchange rates, climate change, access to modern farming techniques, access to 
markets, education, employment and income, health, etc. If the variables are so 
varied, it therefore means that the responses that seek to address this complex 
challenge have to be diverse, comprehensive and integrated.  
To this Respondent 1 said: “This was a very complex subject, the environment was 
complex as it brought together role-players from diverse backgrounds with different 
ideas. The process was complex, it involved long hours of presentations, discussions 
and debates. What helped was that there was a pre-determined definition of poverty, 
otherwise agreeing on the common definition would have taken a toll on the 
participants and consumed the precious time that was allocated for this project. We 
used the functional construction approach as a nexus that held the process together 
by bringing together diverse views to a common view point and understanding,” 
(page 3). 
During the interview Respondent 1 was asked about the leadership of the whole 
process of Operation Phakisa in a LAB format. Respondent 1 said: “Since the 
Technical Task Team was approved by Cabinet and that it be led by a very high 
ranking official, the Department of Economic Development Head of Department, it 
had a lot of powers. The team was divided into five streams or pillars that were going 
to develop implementation plans. Each stream or pillar had a convener who was 
mandated to drive the process of developing implementation plans with a core team 
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of people from different government departments, public entities, research institutes 
and higher education institutions. Other inputs were sought from other role-players 
who were invited to the LAB on an ad-hoc basis. Other Heads of Departments would 
visit the LAB team on a regular basis to check progress and to provide support. The 
Premier of KwaZulu-Natal, Mr ES Mchunu with some of the MECs visited the LAB 
team to take stock of the progress and to provide further guidance,” (page 3). 
In looking at the comments by Respondent 1, there is a realization that the process 
of developing the poverty eradication programme was driven at a very high level. 
The fact that it had a political champion in the form the Premier of the Province 
meant that the support for its success was never in doubt. This high level support of 
this process by the Premier galvanized the Provincial Executive Committee of the 
Members of the Executive Council (MECs) to provide political leadership to their 
respective departments to support the process. The Heads of Departments had to 
provide technical and administrative support and inputs in the development of 
implementation plans to support the pillars of strategic interventions. In many 
instances, the grand programmes and policies of government fail to see the light of 
the day because they do not get support from the top echelons of departments. In 
the case of the poverty eradication programme it was observed that this was not the 
case. 
4.19 The Poverty Eradication Programme Master Plan Pillars 
As indicated above, the Provincial Cabinet had, in 2014, approved the Integrated 
Poverty Package. The reconstituted Technical Task Team on poverty which included 
all other cluster departments in addition to the Social Cluster, agreed on the new 
name of the programme. It became the KwaZulu-Natal Poverty Eradication Master 
Plan. Respondent 1 said: “It comprised of five pillars, namely the Social Security and 
Human Settlements, the Agriculture, the Enterprise Development, Employment 
Creation and Skills Development Pillars. Each pillar had a detailed implementation 
Plan. Each pillar had a champion who is a specialist in the field to guide the 
implementation process,” (page 4). 
73 
 
The consultation of the KwaZulu-Natal Poverty Eradication Master Plan confirmed 
that indeed it had five pillars as indicated by Respondent 1. Each pillar had a 
detailed implementation plan that outlined what needed to be done in each of the 
pillars. The different government departments would then study the Poverty 
Eradication Master Plan, identify their niche areas and develop plans to implement 
the provisions of the Master Plan as they related to their core functions. These key 
niche areas for each government department were regarded as ‘Game Changers’, 
as they would be the face of the poverty eradication programme and they would 
change the lives of people living in poverty for the better when implemented. 
 
Figure 5.4: KwaZulu-Natal Poverty Eradication Master Plan Strategic Pillars  
Source: Poverty Eradication Master Plan, 2014 
One of the key weaknesses in any policy is the implementation part. The study 
sought to establish the mechanisms that were put in place to ensure that this 
programme was implemented. Respondent 1 described the institutional mechanisms 
that were put in place as follows: “The Poverty Eradication Master Plan as has been 
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the Cabinet decision in 2013, would be coordinated in the Office of the Premier. A 
Programme Management Unit with specialists will put established to coordinate the 
implementation process. This was based on the role that the Office of the Premier 
plays in the province, that of being the nerve centre of government, playing a 
coordinating and oversight role in implementing policies and coordinating 
programmes. The Programme Management Unit will work closely with the Provincial 
Planning Commission in crafting the performance indicators and targets for the 
programme, and also in aligning the Poverty Eradication Master Plan with the 
Provincial Growth and Development Plan. There will be close interface with the 
Action Work Groups that were established under the Provincial Planning 
Commission to coordinate the objectives of the Provincial Growth and Development 
Plan. Different departments will be expected to include the provisions of the Poverty 
Eradication Master Plan into their Strategic Plans as well as their Annual 
Performance Plans,” (page 5). 
The study further sought to establish if the different government departments 
included the provisions of the Poverty Eradication Master Plan in their Strategic 
Plans. In terms of Public Service Act, 1994 and Regulations, read together with the 
National Treasury’s Framework for the Management of Performance (2006), all 
government departments are required to produce three to five year Strategic Plans. 
These have to be costed and approved by the National Assembly in the case of 




Table 5.1: Assessment of Strategic Plans (2015-2019)  
Department ‘Game Changers’ part of the Department’s Strategic Plan? 
Yes No 
Social Development X  
Health X  
Education X  
Human Settlements X  
Arts and Culture X  
Sports and Recreation X  
COGTA X  
Transport X  
Economic Development X  
Agriculture X  
Treasury X  
Public Works X  
Community Safety X  
Office of the Premier X  
As in all social phenomenon, the changes in the environment within which they occur 
mean that they are not static, they are ever-evolving and constantly adapting to new 
conditions in the environment. The issue of poverty is no different from other social 
phenomenon. It means that if there are to be changes in the environment the 
complexities of poverty will present themselves in new ways, and these require 
constant adaptation and adjustment of intervention programmes to remain 
responsive to the ever-changing dynamics of the challenge and to remain effective. 
The challenge of the poverty eradication programme remaining responsive to the 
changes in the environment was put to Respondent 1, in order to establish whether 
there were contingency plans in place to be adaptive and responsive from the 
programme point of view. 
Respondent 1 described the process as follows: “the constant monitoring and 
evaluation of the programme will give a dashboard view of whether the 
implementation process was still on track. In addition, the statistics from Statistics 
South Africa and other research reports will assist in informing the changes in the 
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environment and thus enabling adjustments to be done and adaptation the changes 
in the prevailing conditions to be effected,” (page 5). 
The study also needed to establish the path that the poverty eradication programme 
took in order to get approval by the Provincial Cabinet as a provincial policy. 
Respondent 2 who is the coordinator of the Social Cabinet Cluster described the 
process that is in place as follows: “for any policy or programme to get approval from 
Cabinet it has to go through the different Cabinet Clusters, depending on the nature 
of the policy or programme. In the case of the Poverty Eradication Master Plan, after 
its Technical Task Team had finalized the 1st draft, it had to go through the Social 
Cluster because of its nature. The Social Cluster is made up of six core departments. 
The institutional arrangements and mechanisms for the Social Cluster is that it is 
made up of the Social Technical Cluster, which consists of the Heads of 
Departments and senior officials. Then there is the Social Political Cluster which is 
made up of the MECs and Heads of Departments. Other Clusters have similar 
institutional arrangements and mechanisms. The Poverty Eradication Master Plan 
document was presented to Social Technical Cluster where it was endorsed. This 
was followed by a presentation to the Social Political Cluster where it got further 
endorsement. But because there were other departments that were not part of the 
Social Cluster but who had a significant role to play in the programme, it was also 
presented to the Joint Cluster Meeting. This is the meeting that consists of all the 
MECs and Heads of Departments. This was done to ensure that the programme is 
endorsed by all concerned before going to Cabinet. At the Joint Cluster Meeting the 
programme got an endorsement,” (page 2). 
This seemingly complex programme with different government departments having a 
role to play in its implementation is bound to present challenges, firstly on reaching a 
consensus among the political heads, and secondly on the allocation of resources. In 
this regard, Respondent 2 said: ‘…it is always a challenge to have a multi-
stakeholder programme being presented and a consensus easily reached. The 
Poverty Eradication Master Plan was no different. The programme had been in the 
making since 2012 in its various forms, until it got approval firstly, in 2013, as the 
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Integrated Poverty Package, later renamed the Integrated Poverty Eradication 
Programme. The success of any policy or programme also has to do with the 
leadership provided by the politicians,” (page 2). 
In following the trail of the reconstruction of the narrative of the development of the 
Poverty Eradication Master Plan, an interview with Respondent 3 was conducted, 
who is the Executive Support Coordinator of the Provincial Cabinet, to find out about 
what happens to the policies and programmes that come from the different Cabinet 
Clusters to the Cabinet. 
Respondent 3 described the process as follows: “A memorandum on the policy or 
programme comes from the responsible department to a Technical Cluster for 
technical inputs, this is followed by the presentation to the Political Cluster for 
political guidance. After this the policy or programme is presented to the Executive 
Council or Cabinet for approval. The Premier of KwaZulu-Natal announced the 
Poverty Eradication Master Plan during the State of the Province Address in August 
2014 as provincial government programme and policy for the next five years. This 
announcement was made before it was finalized. It became the provincial policy 
intent and position … in essence there are two institutional arrangements that are in 
place for the policy to get approval by the Provincial Executive or Cabinet. Firstly, the 
policy or programme emanates from the department and through the Cluster 
System, or secondly, the policy or programme emanates as a directive from the 
Premier who is the chairperson of the Provincial Executive or Cabinet. The Office of 
The Premier is an apex department in the province, tasked with coordination of 
government activities across departments. Cross-cutting issues like poverty and HIV 
and AIDS are housed in the Office of Premier for better coordination, integration, 
oversight, as well as monitoring and evaluation. Departments report on the progress 
of Executive Council Resolutions quarterly to the Executive Council, as well as to the 
Monitoring and Evaluation Unit. In addition, there two Makgotlas per year, a plural for 
Lekgotla. The January Lekgotla is a planning one that prepares the provincial 
government for the year. The plans from this Lekgotla are announced during the 
State of the Province Address which normally takes place in late January or early 
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February to set the tone for government for the year and to communicate to the 
citizens of the province what the government will be doing during the particular year. 
The second Lekgotla takes place in July or August each year. This Lekgotla is meant 
to review the progress that has been made since the beginning of the year on the 
commitments that the government made,” (page 1). 
It is noted in the responses from Respondent 3 that the institutional arrangements 
and mechanisms to get policies and programmes approved by the Provincial 
Executive or Cabinet are the same as those described by Respondent 2. The 
process description was corroborated. This is an iterative and cyclical analysis and 
synthesis of textual data to identify emerging trends or confirm and validate meaning. 
This is supported by Bezuidenhout and Cronje (2014) who place an emphasis on the 
vital importance for the researcher to repeat the analysis and interpretation in 
continuous cycles as the process of data analysis unfolds in order to “identify and 
isolate embedded meanings of the text under investigation”. This iterative process 
and cyclical analysis of textual data provides the researcher with opportunities for 
identifying emerging trends of meaning from the themes and text under investigation 
as expressed by the different respondents. The most notable observation is that 
Respondent 2 was describing the process from inception until it gets to the Provincial 
Executive or Cabinet. This is to be expected as Respondent 2 coordinates a cluster 
and sees the processes from that point of view, from start to finish in a bottom-up 
approach. What Respondent 2 was not privy to was that a policy or programme can 
also come as a policy injunction from the Premier, as was the case with the Poverty 
Eradication Master Plan. This was a top-down approach. Booysen (2007) described 
the modern approaches to policy development to be a ‘bottom-up’ process, where 
the practice informs policy. This is a departure from the traditional approaches to 
policy formulation, which was a ‘top-down’. The unpredictable nature of complexity 
theory allows for a non-linear process of policy formulation. This means that a policy 
can be initiated from either end of the policy continuum, as was the case with the 
Poverty Eradication Master Plan. 
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When the Poverty Eradication Master Plan was approved in 2014, the 
characterization of the problem and the diagnosis of the extent and depth of the 
problem was based on the General Household Survey statistical report of 2013 
(Poverty Eradication Master Plan, 2014). Statistics South Africa was, by the time the 
programme was approved, busy with the next General Household Survey for 2014. 
Booysen and Erasmus (2007) are of the view that given the complex nature of public 
policy making and co-ordination in South Africa, there is a need for an integrated 
system that combines a contextualized, cumulative and integrated set of actions and 
brings together different initiatives for policy implementation and also ensures 
midstream continuous adaptations as conditions change. It is worth investigating 
whether there were changes in the nature and extent of the challenge of poverty in 
the intervening period. The above view can also be found in Snowden (2010), where 
he talks about ‘bounded applicability’, which means applying complexity science and 
public policy tools where they are most appropriate.  
In July 2014 Statistics South Africa released the mid-year population estimates. This 
is part of the standards set by the International Monetary Fund for member states to 
annually publish population estimates in between the national census. According to 
Statistics South Africa (2014) the mid-year population for 2013 was estimated at 
approximately 53 million people, an increase from the 2011 Census figures of 51 770 
560 (Census, 2011).  
In July 2014, Statistics South Africa produced a report from the 2014 General 
Household Survey which indicated an increase in the previously estimated 
population figures. This means that if there had been no significant changes in the 
employment and thus income figures, chances are that more individuals and 
households would have fallen below the poverty line. 
4.20  Population estimates by population group and by gender in 2014 
Table 2.4 indicates an increase in population from the figure of approximately 53 
million people in 2013, to about 55 million people in 2014. These changes have a 
significant impact on the programme implementation if some of the people fall under 
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the category of people classified as living below poverty lines. This is where 
adaptation and adjustment would have to be made for the poverty eradication 
programme to remain responsive and relevant. 
Table 5.2: Population estimates by population group and gender, 2014 
Population 
Group 
Male Female Total 
Number % Number % Number % 
 
African 21 653 500 80,6 22 574 500 80,4 44 228 000 80,5 
 
Coloured 2 334 800 8,7 2 498 100 8,9 4 832 900 8,8 
 
Indian/Asian 688 100 2,6 673 900 2,4 1 362 000 2,5 
 
White 2 201 900 8,2 2 332 200 8,3 4 534 00 8,3 
 
Total 26 878 300 100 28 078 700 100 54 956 900 100 
Source: Statistics South Africa Mid-Year Population Estimates, July 2015 
4.21 Population estimates per province by number and percentage 
Figure 2.5 reflects population estimates per province in 2014. These figures show an 
increase in population figures for the province of KwaZulu-Natal from approximately 
10,4 million in 2013 to an estimated 19,9% in 2014. This increase can be ascribed to 
improved health outcomes as a result of improved access to primary health care, 
including the interventions in the fight against HIV and AIDs.  
Table 5.3: Population estimates per province, 2015 
Province Population Number % estimate 
Eastern Cape 6 916 200 12,6 
Free State 2 817 900 5,1 
Gauteng 13 200 300 24,0 
KwaZulu-Natal 10 919 100 19,9 
Limpopo 5 726 800 10,4 
Mpumalanga 4 283 900 7,8 
Western Cape 6 200 100 11,3 
Northern Cape 1 185 600 2,2 
North West 3 707 000 6,7 
Total 54 956 900 100% 






4.22 Main sources of income for households per province in 2014 
Figure 2.9 indicates that many of the households in South Africa rely on salaries as 
their main source of income. The national average for salaries was 65,4% compared 
to a national average of 42,3% for grants. Western Cape accounted for the highest 
salaried province at 78,9%, followed by Gauteng at 74,8%. KwaZulu-Natal Province 
in at 60,6%. Grants as the main source of income were the highest in Eastern Cape 
at 56,6%, followed by Limpopo at 56,1%. KwaZulu-Natal came third at 49,6%. The 
higher the reliance on grants as the main source of income the higher the levels of 
poverty as the grant system is a ‘social protection floor’ for those without any other 
source of income as proposed in the National Development Plan (2012). 
Remittances, which are monies sent by individuals working in other provinces to their 
families back at home, was a critical source of income in most provinces, but most 
notable in Limpopo at 24,8%, Eastern Cape at 21,4%, Mpumalanga 21,1%. 
KwaZulu-Natal came in at 17,7%. The migrant labour system, especially in Gauteng 
and the mines in North West and Free State provinces explain the high remittances 





Figure 5.5: Sources of income per province, 2014 
Source: General Household Survey, 2015 
 
4.23 Social grants beneficiaries per household and per individual per province 
Figure 2.10 indicates that South Africa has experienced a steady growth in 
individuals that benefited from social grants from 12,7% in 2003 to 29,0% in 2014. 
During the corresponding period, the percentage of households that received at least 
one grant increased from 29,9% to 44,5%. Eastern Cape was the highest at 39,3%, 
followed by Limpopo at 37,4%, KwaZulu-Natal at 36,0% and Northern Cape at 
32,9%. Western Cape reflected a 20,6% rate and Gauteng 15,6%. This is 
commensurate with the figures for sources of income in Figure 9. This also indicates 
that the levels of poverty were higher in the above-mentioned provinces.  
It is further noted that more than 32,8% of the African population received a social 
grant, followed by Coloured (24,3%), Indian/Asian (10,4%) and White (4,6%) 
(STATSSA, 2015). This picture supports Woolard (2002) who pointed out that 





Figure 5.6: Levels of social grant recipients per province  
General Household Survey, 2015 
4.24 Household food adequacy and inadequacy per province in 2014 
According to Statistics South Africa (2014) there has been a general improvement in 
household access to food since 2002. The Household Food Insecurity Access Scale 
used by Statistics South Africa, which determines households’ access to food 
showed that the percentage of South African households with inadequate or severely 
inadequate access to food decreased from 23,9% in 2010 to 22,5% in 2014. During 
this time, the percentage of individuals that were exposed to food inadequacy 
decreased from 28,6% to 26%. Since 2011, the percentage of individuals who 
experienced hunger showed a marginal increase of +0,3% to 13,4% (Statistics South 
Africa General Household Survey, 2014). KwaZulu-Natal was at 5,9% of individuals 
whose access to food was severely inadequate. Individuals who were at a survival 




Figure 5.7: Percentage of Households experiencing food adequacy or inadequacy per province 
Source: General Household Survey, 2015 
The study also used the Seven Stages of the Soft Systems Methodology in an 
attempt to evaluate whether the process of developing and implementing the Poverty 
Eradication Master Plan took into account the ‘real world’ complexity of developing 
public programmes that have multiple stakeholders and different variables. 
Checkland (1999) came up with a modified Seven Stages of the Soft Systems 
Methodology, which was initially developed in the 1960’s. The modified version is 
focused on developing models for learning and development as a response to 
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Figure 5.8: The Seven Stages of the Soft Systems Methodology (SSM) 
Source: Adapted from Checkland, 1999 
The Seven Stages of the Soft Systems Methodology proposes that, through the 
various stages, a comparison between the ‘real world’ and the proposed models be 
made to create a better understanding of the problems and thus create better 
opportunities for the development of relevant models to address the identified 
problems. The advantage of using the Seven Stages approach of the Soft Systems 
Methodology is that it helps untangle programmes with multiple stakeholders, 
multiple goals and multiple perspectives (Williams, 2005; Checkland & Poulter, 
2010). This rigorous process helps in the construction of models best suited for 
particular perspectives of the programme from a ‘real life’ point of view. 
In testing the processes in the development and implementation of the Poverty 
Eradication Master Plan against the Seven Stages of the Soft Systems Methodology, 
the following emerged: 
• Stage 1 of the model proposes that the drivers of the intended change of 
intervention must ‘enter the identified problematic situation’. In the case of the 
Poverty Eradication Task Team they did ‘enter’ the situation by getting into a 
LAB using Operation Phakisa approach to untangle the problem as indicated 
by Respondents 1, 2 and 3. During the LAB the extent and depth of the 
problem was expressed through research data from the Higher Education 
Institutions, STATSSA, the Agricultural Research Institute and from line 
function departments. This confirms what Stage 2 of the model requires. 
• Stage 3 is about the ‘definition of systems for purposeful intervention’. 
According to the findings as evidenced by Respondent 1’s account, the LAB 
team went through a painstakingly long and complex process of defining the 
type of systems that would be appropriate to address the problem at hand. 
This process also involved the design of the appropriate responses for 
intervention. Stage 3 and 4 of the model are intrinsically linked given that 
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during Stage 3 the systems for intervention are defined and during Stage 4 
the focus is on designing the conceptual systems model.  
• Stage 5 involves the testing of the models. In the Poverty Eradication Master 
Plan (2014) and according to Respondent 1, various models from Malaysia, 
China, Brazil and India were carefully studied, compared and using the South 
African context, some adaptations were made in developing a context suitable 
model using ‘real life’ situations. 
• Stage 6 makes reference to the definition of the desirable changes considered 
feasible. The Poverty Eradication Master Plan (2014) does highlight the Five 
Pillars of intervention with ‘game changers’ which have been considered 
feasible given the extent of the problem, capacity and available resources.  
• Stage 7 is about ‘taking action to improve the situation’. To test this stage in 
‘real life’ situation, the researcher scrutinized the Strategic Plans and Annual 
Performance Plans of the various government departments to determine if the 
poverty eradication programme provisions were included in the plans. In 
Table 2.3, there is ample evidence that the government departments have 
taken action to implement the Poverty Eradication Master Plan by elevating it 




In Chapter 5 the thrust is that the context of complexity is very important and helps in 
identifying appropriate responses. It can also be concluded that the deconstruction of 
cause and context places complexity in a correct perspective. The study also reveals 
that it would be simplistic thinking to apportion 100% causality to a single matter. 
There are several variables. The complexity of the nature of poverty and the varied 
causal factors of poverty required that an innovative approach to designing solutions 
be embarked upon. There should be a more analytical approach to the causal links 
and the intended solution to avoid dissonance. 
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In this chapter the focus will be on the conclusion and a set of recommendations 
based on the findings in Chapter 5. To be able to effectively deal with the conclusion 
and recommendations, there has to be a link with the research topic which was to 
reconstruct the narrative of the processes followed in the development of the poverty 
eradication programme from a complexity point of view. The objectives of the study 
will also be revisited and emerging themes or trends will be highlighted, the 
implications outlined and recommendations made. 
5.2 Revisiting the aims and objectives of the study 
The aim of this study is to contribute to the better understanding of the processes 
followed in the development of the KwaZulu-Natal Poverty Eradication Programme 
within a complex public policy environment through the reconstruction of the 
narrative of the development of the programme. The study sought to explore the 
emergent challenges of the KwaZulu-Natal Poverty Eradication Programme using 
complexity theory as a tool of analysis. The objectives of the study were: 
• To reconstruct the narrative of the processes followed in the development of 
the KwaZulu-Natal Poverty Eradication Programme in a complex environment 
of government policy frameworks; 
• To delineate and describe how the different provincial, selected national 
departments and state-owned enterprises with specific mandates were 




• To use complexity theory tools to define poverty and illustrate the challenges 
experienced in the development and the implementation of the KwaZulu-Natal 
Poverty Eradication Programme as a policy of the provincial government.  
The questions for the research study were the following: 
• What were the complexities in the processes followed in developing the 
Poverty Eradication Master Plan in the Province of KwaZulu-Natal? 
• In the context of the complex public policy, what are the institutional 
arrangements and mechanisms that co-ordinate the Poverty Eradication 
Programme? 
• Is the Poverty Eradication Programme part of the 2015/2020 Strategic Plans 
of departments, and are there specific budgets and personnel attached to the 
programme in each responsible department? 
It is of critical importance to revisit the research aims and objectives of the study so 
that as one comes to the conclusion one is able to determine if these objectives were 
addressed. It was important that the research questions were considered to evaluate 
whether they were answered or not.  
5.2.1 Summary of responses to the research questions 
5.2.1.1 What were the complexities in the processes followed in developing 
the Poverty Eradication Master Plan in the Province of KwaZulu-Natal? 
The study confirms that this question was adequately responded to by using the data 
from the responses of Respondents 1 and 3. The findings during the interviews are 
that early in 2014 the Provincial Executive Council or Cabinet approved the 
Integrated Poverty Eradication Programme. However, during the course of the year it 
was decided by Cabinet and announced during the State of the Province Address 
that it would be renamed the Poverty Eradication Master Plan. Thereafter a 
Technical Task Team was established to use the Operation Phakisa approach to 
accelerated the development of the Master Plan using the LAB Model. A Core 
Technical Task Team and ad-hoc members were appointed. Following weeks of 
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intensive work, the Technical Task Team presented the Draft Poverty Eradication 
Master Plan to the Technical Social Cluster, the Political Social Cluster, the Joint 
Cluster Meeting and to the Provincial Executive Council or Cabinet where it obtained 
approval. 
The study established that indeed the Poverty Eradication Master Plan was 
discussed in all the Clusters to track progress in implementation through quarterly 
reports and through the Action Work Groups of the Provincial Growth and 
Development Plan (Respondent 1, 2 and 3; pp. 68-70). 
The study also revealed that many of the provisions of the Poverty Eradication 
Master Plan are not necessarily new, they are part of the ongoing work of line 
departments. What the Poverty Eradication Master Plan did was to identify ‘catalytic’ 
programmes from departments that would address the key causal factors of poverty 
and elevate them to ‘Game Changers’ in the Master Plan to give them a sharper 
focus and priority. Accordingly, departments would have linked these ‘Game 
Changers’ to specific personnel and allocated dedicated budgets to them (Poverty 
Eradication Master Plan, 2014). 
5.2.1.2 In the context of the complex public policy, what are the institutional 
arrangements and mechanisms that co-ordinate the Poverty 
Eradication Programme? 
According to Respondent 1, 2 and 3, the structures that co-ordinate the Poverty 
Eradication Master Plan are the different Clusters, the Action Work Groups, the 
Provincial Planning Commission, the Programme Management Unit and the 
Monitoring and Evaluation Units in the Office of the Premier, the Provincial Executive 
Council or Cabinet and the Provincial Cabinet Lekgotla. This is corroborated by the 
Poverty Eradication Master Plan (2014) through making use of Clarke’s (1994) 
process of ‘iterative and continuous interfacing of text’ to gain better understanding 
and validation of information. The institutional arrangements for reporting are through 
the above-mentioned structures on a quarterly basis internally in line departments on 
a monthly basis. 
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5.2.1.3 Is the Poverty Eradication Programme is part of the 2015/2020 Strategic 
Plans of departments? 
The study has, through careful literature analysis as espoused by Maree (2007), 
conducted a ‘moment in time’ rapid assessment of the Strategic Plans and Annual 
Performance Plans of departments to establish if the provisions of the Poverty 
Eradication Master Plan were included in their Strategic Plans. This is confirmed in 
Table 5.1 (section 5.7). 
5.3 Emerging issues from the study 
In Bezuidenhout and Cronje (2014) there is a clear emphasis during the stage of 
analysis for the researcher to repeat the analysis and interpretation in continuous 
cycles in order to identify meanings. Nueman (2003) describes the process of 
iterative and cyclical data analysis as a hermeneutic approach. In Chapter 5 the 
researcher conducted iterative and repeat analysis of both textual and statistical data 
to identify the emerging trends in meaning as well as the phenomenon of poverty. 
The researcher sought to gain greater insight into the phenomenon of poverty, 
through the reconstruction of the narrative by the respondents, as well as document 
analysis of the historical statistical data. The emerging themes from Chapter 5 are 
discussed in the following pages and seek to look at the development of the poverty 
eradication programme from a complexity point of view. 
5.3.1 Multiplicity of poverty eradication programmes 
In Chapter 5 under findings, the literature analysis reveals that there have been a 
number of poverty eradication programmes over the years from the national 
government. These programmes as they stand have not achieved the desired 
results. Some of these programmes were a duplication of others while some created 
overlaps with similar programmes. This is caused by the attempts of each national 
department to have their own programme on poverty eradication so as to ‘tick the 
box’ in compliance and conformity. The fundamental problem with theses 
programmes was that they created a complex web of intricate policy systems that did 
not link with each other. Furthermore the provinces never created a platform to 
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synergize response measures to the complex problem of poverty. The proliferation of 
disconnected policies created a nightmare for the provincial departments in 
attempting to correctly interpret and implement them. The response from national 
government was to create rules and regulations for the implementation of these 
poverty eradication programmes. 
5.3.1.1 Implications 
The rule-bound approach to the challenges of the multiplicity of poverty eradication 
policy programmes has seen the emergence of a trend among the departments of 
‘malicious compliance to the rules’. The qualitative part of the implementation 
process has been missing. The ‘tick box’ approach by national departments has 
permeated down to the provincial departments and created a culture of bureaucratic 
behavior of complying with rules. This means that there have been a lot of resources 
that have been wasted over the years as a result of these multiple poverty 
eradication programmes that sought to compete with one another. Klijn and Snellen 
(2009) argue that the system of government the world over is predicated on 
corporatist and performance-based practices that are influenced by theories of 
rational action. However, for public policies to be successful, a non-linear approach 
is recommended. 
5.3.1.2 Recommendations 
In Chapter 3 literature analysis indicated that nationally there is a Cluster system of 
governance, where departments with similar or related functions are clustered to 
ensure coordination and coherence. In an iterative and cyclical process, the study 
repeated the same analysis for the province of KwaZulu-Natal and it emerged that a 
similar cluster system exists in all the provinces. What did not seem to happen was 
the filtering down of the similar work done by national clusters to the corresponding 
clusters in the provinces. 
The study recommends that in the complex system of government and public policy 
where the cluster system has been adopted as a tool to manage complexity, avoid 
duplication and improve coordination, a form of cluster interface between the 
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national clusters and provincial clusters be initiated. The study further recommends 
the streamlining of poverty eradication programmes from the national government to 
eliminate duplication, overlaps and wastage of resources. The study recommends 
that the provincial administrations, through the Offices of the Premier, be more 
assertive in ensuring correct interpretation and adaptation of national policies so that 
the provincial dynamics are taken into account when implementing national policies 
and programmes.  
5.3.2 Partnerships through societal learning and change 
The interviews and literature analysis painted a picture of a series of failed attempts 
to development a comprehensive poverty eradication programme that brings 
together the different spheres of government, including national, provincial and local 
government. These failed attempts also struggled to bring on board the institutions of 
higher learning, the private sector, civil society and traditional leadership. The fact 
that the Social Cluster had on several occasions driven the process of the 
development of the poverty eradication programme with no reasonable degree of 
success, points to the fundamental weakness, that of the lack of a system of 
partnerships and a joined-up approach. 
Societal learning and change (SLC) refers to managing and changing relationships 
meaningfully to address persistent societal challenges. The successful management 
of these relationships, according to Waddell (2005), requires the realignment of 
relationships at a macro level between the core systems of society, including 
government, civil society and business. 
5.3.2.1 Implications 
The implication is that one cluster of government departments will attempt to 
implement a policy and a programme that requires departments from other clusters 
to participate, with disastrous results. The policy responses will not be 





A joined up approach to the complex problems that face society is required. The 
study conducted an analysis of the literature on poverty and it emerged that it is 
complex with a set of variables that cannot be addressed by a single role-player. 
This view is supported by Chirot (1994), Jaffe (1990), McMichael (2000) and Surman 
(2006) regarding the need for different role-players to form partnerships in dealing 
with complex societal problems, and through the constellation approach in bringing 
together different stakeholders in a complex system to address complex issues in a 
cross-functional matrix relationship. 
5.3.3 Complex adaptive system 
The different departments went into the LAB to develop the Poverty Eradication 
Master Plan with their sets of constitutional mandates, strategic plans and 
programmes. Respondent 1 indicated that they had to ‘take off their hats’ when they 
entered the LAB. This referred to the process where the officials from different 
departments had to think in an integrated manner not as departments; they had to 
adapt to the new environment. They had to think within a systems approach. 
Complex systems are adaptive. They can re-organise their internal structure without 
the intervention of an external structure. Holland (1995) argues that the behavior of 
individuals or ‘agents with schemata’ is influenced by the input produced in a 
“dynamic system at a lower level of aggregation”. The agents are connected to one 
another and they are influenced by the behavior of another subset of agents in the 
system. Holland (1995) further mentions the concept of ‘coevolution to the edge of 
chaos’. In this the author highlights the functional policy trade-offs between the 
different agents who might have come to the discussion on the development of the 
poverty eradication programme with hard and predetermined positions. First the 
discussion would gravitate towards the edge of chaos until there were policy trade-
offs and new policy choices and positions were adopted. Kauffman (1993) refers to 
this as ‘autocatalytic sets’, meaning they self-organise to combine ideas that would 




If the departments, led by their officials did not adapt to the changed environment, 
none of the outcomes that were planned would have been achieved. The 
departments would have come out with the own plans that did not integrate with 
others, as before. The worst case scenario would have been different definitions of 
the problems, giving rise to divergent responses in dealing with the challenge of 
poverty. 
5.3.3.2 Recommendations 
The study recommends that for any public policy to be effective it needs to be looked 
at and analyzed from a complexity point of view to put it in a proper perspective. The 
responses have to be a mixture of a set of responses that takes care of the policy 
disconnects, the discontinuities and incrementalism that is characteristic of complex 
policy environments. 
Furthermore, the study recommends that in future, the uncertainties, anxieties and 
sense of loss of control is managed through a change management process to 
prepare departmental officials for the change coming their way. The observations 
revealed that there was a great deal of resistance by some of officials to the new 
way of thinking. 
5.3.4 Environmental analysis, feedback loops, prediction and control 
During Edward Lorenz’s experimentation on long-range weather forecasting, he 
highlighted that small changes in a complex system’s initial conditions can 
significantly change long term behaviour. This was popularly known as the ‘butterfly 
effect’, where the flapping of the tiny butterfly’s wings in England has an effect 
eventually on weather conditions in China (Jackson, 2003: 114). The significance of 
this lies in the analysis of the environmental factors that could influence decision-
making and strategic thrust of chosen policy options. The positive feedback loops 
from the environmental analysis supports change and on the other hand the 
feedback loops can influence change in a negative manner (Caldwell, 2012, p.152). 
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Riley et al (2015, p.50) places emphasis on the ability of the feedback loops to 
inform decision-making thus contributing to policy interventions. The study 
conducted an analysis of the history of the statistical data of poverty between 2013 
and 2014, and it emerged that there were marked changes in the population figures. 
This would have significant implications for the responses to the challenge of poverty 





The implications of not conducting a continuous environmental analysis to identify 
changes in the conditions in which the policy has to respond to are too ghastly to 
contemplate. The policy could be irrelevant, misaligned with the environment, lead to 
the waste of resources and not achieve the desired results.  
5.3.4.2 Recommendation 
The study recommends that the perplexing problems confronting major programme 
implementation should be addressed through the complexity perspective. Complexity 
theory is seen as more suitable to the changing behavior patterns and interactions in 
organisations, between organisations, with the environment, as well as complex 
social and natural systems because it is holistic, places emphasis on creativity and 
demands a paradigm shift away from control-based approaches.  
Von Bertalanffy (1968; Sibani & Jensen, 2013; Ledford, 2015;) described an open 
system as being when parts of a system interact with each other and their 
environment to maintain their existence. Feedback loops were born out of the co-
existence found in the open system. Feedback loops refer to the information related 
to the outputs which feed back into the system for the purpose of bringing about 
change of the outputs.  
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Prediction and control relates to the system’s ability to head off dysfunction and 
survive when problems occur. Systems have a number of predictable and less 
predictable properties and the monitoring of system performance against expected 
reference standards is a key control requirement as it enables the system to correct 
deviations from originally desired outputs (Waring, 1996). 
5.3.5 Predictable, non-predictable, linear and non-linear policy process  
During the interviews and literature analysis, the study picked up that the institutional 
arrangements for the policy or programme to get approval from the Provincial 
Executive or Cabinet are that it is initiated by the responsible line department 
through a Cabinet Memorandum and the policy document is then presented at the 
Technical Cluster for technical input, presented to the Political Cluster for political 
guidance and support and then presented to the Provincial Executive or Cabinet for 
approval, assuming a ‘bottom-up’ approach. This is the predictive behavior of the 
policy process. It is predicated on a linear process. This was confirmed through an 
iterative and cyclical analysis of data to identify emerging meaning. Clarke (1994) 
refers to this process as an ‘iterative and continuous interfacing of text.  
In the case of the Poverty Eradication Master Plan, it was announced during the 
State of the Province Address in 2014 before it was developed. It was announced 
before it went through the institutional arrangements and mechanisms that are in 
place to manage the policy processes.  
5.3.5.1 Implications 
The implications for this unpredictable turn of events is that policy processes are a 
complex undertaking, responding to a complex set of problems, and the poverty 
eradication programme as a policy was a response to a complex societal problem. 




The study recommends that policies and programmes should be examined and dealt 
with from a complexity perspective since they are non-predictable, non-linear and 
are dependent on the environment in which they are applied. Meek (2010) points to 
the non-linearity of public policy processes and the lack of predictability so policies 
are designed with their unique characteristics, with a unique set of role players. The 
centrality of the concepts of the complexity theory dealt with here such as self-
organisation, non-linearity, co-evolution, connective capacity, emergence, dissipative 
structures of government provide for a better understanding of the non-predictive 
and dynamic nature of the different environmental contexts within which policies are 
planned, designed and implemented. Morçöl (2002) suggests that emergence, 
dissipative structures and self-organisation are constructs of the complexity theory, 
and such conceptions help to improve our understanding of the role that complexity 
theory can play in creating a better understanding dynamic policy contexts.  
The fact that the programme on poverty eradication emanated from the Premier as 
opposed to the established and predictable policy process underscores the assertion 
of non-linearity and unpredictability. 
5.3.6 Vertical, horizontal, hierarchical and spatial complexity 
The analysis conducted in Chapter 5 pointed to the fact that the role-players in the 
development of the Poverty Eradication Master Plan included institutions of higher 
learning, the national and provincial departments, local government, private sector, 
traditional leaders and civil society. This is what could be referred to as horizontal 
and vertical alignment of the policy. However, this is not without complexities, as 
these role-players have different sets of founding rules and mandates. In this study 
the horizontal and vertical alignment were evident with the presence of national, 
provincial and local spheres of government. In addition, the study identified the 
vertical alignment of the Poverty Eradication Master Plan with international 
standards, the constitution, the national policy frameworks and the horizontal 
alignment with the Provincial Growth and Development Plan, the Action Work 




It also emerged from the study that when the poverty eradication programme was 
revamped into the Poverty Eradication Master Plan, it was driven from the highest 
administrative hierarchy of the provincial administration through the Economic 
Development Head of Department. The study finds that the Premier of the Province 
of KwaZulu-Natal personally championed the process of the development of the 
programme. Firstly, the hierarchical complexity becomes evident when a Head of 
Department is charged with leading a complex process of developing an overarching 
programme that would require the participation of other departments. This means 
that other Heads of Departments would be guided by the Head of Economic 
Development in terms of what the provisions of the programme are and the 
implications for their departments. Secondly, the hierarchical complexity becomes 
evident as the programme is championed by the Premier personally, unlike in other 
instances where the champion is the MEC from the responsible line department. 
Even when a particular MEC is not happy with the trajectory that the process is 
following, there is very little that can be done since the programme assumes a ‘top-
down’ approach. 
The study also identified the need for the Poverty Eradication Master Plan to deal 
with issues of spatial distribution of services to the rural areas far flung in the 
different corners of the province far from towns and cities.  
5.3.6.1 Implications 
The implications are that complexity cannot be understood from a single window to 
the world. There are many pressure points that would reveal complexity upon closer 
look. The hierarchical complexity that comes with the role that one Head of 
Department plays over the others is that attitudes might harden from other Heads of 
Department at this perceived ‘super Head of Department’. The contestation of roles 
and responsibilities will need to be managed. Furthermore, the implications for the 
role of the MECs in the process is that they have to follow instructions from the 




The study recommends that since hierarchical complexity has the potential of 
developing into contestations among the Heads of Departments, it needs to be 
managed properly. Cilliers (2000) writes that the behaviour of the system is not 
determined by what is contained in the components but by the nature of interactions. 
He further argues that systems do not thrive where there is too much control, but 
also does not suggest that there should not be control, rather that control should be 
distributed in the system as a whole. 
The study further recommends that given that the Poverty Eradication Master Plan is 
a multi-disciplinary programme, the matrix relationship model is followed to ensure 
that there are clear roles and responsibilities, that there are no overlaps and that 
there are no duplications. 
Finally, the study recommends that the deployment of resources takes into account 
where the most need is in terms of the spatial complexity. There would have to be 
trade-offs with other programmes and between geographic areas where resources 
would have to be top-sliced in less affected areas to address the needs in the most 
affected areas. 
5.4 Conclusion 
The emerging lessons from the study is that the public policy context is a complex 
one and should be approached from a systems thinking point of view by ensuring 
coherence with other actors’ actions to create a platform for co-operation and co-
determining solutions. 
This study is providing an important lesson on complexity and public policy which in 
that the context of public policy becomes more complex as a result of environmental 
factors. The lessons are also that as much as the science of complexity is an 
emerging one, it provides useful analytical tools to deal with perplexing policy issues. 
The lessons from the study also places emphasis on creating partnerships through 
recognizing emergent properties during interactions that create spaces for and 
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avenues of establishing co-operative co-existence, co-production of inputs and 
knowledge to finding creative solutions. 
Finally, the study sharply points to the increasing complexity of public policy and 
programme implementation as a result of the complex environment in which policies 
are developed and implemented. The complex nature of poverty in the South African 
context and the policy environment in which it has to be implemented implores 
policy-makers, implementers and other interest parties to use systems thinking 
approach and look at it from a complexity point of view to create a better 
understanding to ensure success in the policy responses and interventions. From the 
study it becomes clear that there needs to be an improvement in the diagnostic 
approaches, instruments guiding policy implementation and the need for the 
strengthening of the monitoring and evaluation mechanisms to improve the 
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